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A lack of data continues to hinder efforts to cure

the problems of poverty areas. This project was designed to determine
possible means to gather the needed data, so that program planners
could make decisions based on facts rather than intuition. Although
this is a case study of an inner-city poverty area of Philadelphia,
the need for data and the methodology for establishing a manpover
inforaation system are discussed in a broad perspective, so that the
experience can be generalized to describe any similiar urban areas.
The second part of this report compares alternative scurces of

manpover data for the area.

By focusing attention on the data systesms

of large public agencies, such as educational and lawv enforcement

services,

the researchers found a vast quantity of untabulated data.

Similarities discovered in types of data gyathered and in probleas
encountered by the different agencies jindicate that a ¢cood potential
exists for interagency coopevation to provide efficiently an iaproved

data systen.
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The Pennsylvania State University

Institute for Research on Human Resources

The Institute for Research on Human Resources was established
in December 1964 as an interdisciplinary and inter-college research
orgenization fo' the purposc of conducting vesearch on the utilization
and development of human resources,

The research activities of the Institute have been concerned
with such issues as vocational education, school dropouts, commnunity
studies, cvaluation of various public programs, prison education pro-
grams, higher education, the employment service, state science policy,
etc,

In addition, there are two centers functioning as organizational
units of the Institute.

The Center for the Study of Science Policy was established in
mid-1969 in order to undertake research on questions relating to sci-
ence policy. The Center fs comprised of a multi-disciplinary group
of researchers, who are concerned with national science policy and
with the application of scientific and technological knowledge to Amer-
ica's demestic problems. The Center's operations include the perfor-
mance of analytical studies, the collection of quantitative and quali-
tative information on the organization of rcsearch and development within
the public sector, and the arrangement of workshops and seminars.

The Center for the Study of Religion and lluman Resources was
established in February 1970 for the purpose of conducting research
in the area of the impact of religion on the process of human develop-
ment,
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This Research Study was prepared under a contract with the
Commonwealth of Pennsylvania, Department of Labor and Industry, Bur-
2au of Imployment Security. Organizations undertaking such projects
under the Commonwealth's sponsorship are encouraged to express their
own judgnent freely; therefore, points of view or opinions stated in
this docunent do not necessarily represent the official position or
policy of the Commonwealth of Pennsylvania,
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FOREWORD

This report summarizes the findings of a research
project wnich has explorad the informational neceds of,
and potential data sources for, manpower development

. . 1
and service programs in urban poverty areas.

The pro-
ject, conducted under the terms of a research contract
between the Pennsylvania Bureau of Employment Security
and the Institute for Research on Humin Resources of
The Pennsylvania State University, has had as its pri-
mary objective an investigation of prospects for the

provision of the data needed and not currently avail-

able for planning, conducting and evaluating programs

P— ——

! Additional detail on the nature and limitations of specific
local data resources appears in Part II of this report.
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of community manpower scrvices and manpower-related
activities. In particular, it has been coincerned
with the nature and potential availability of such
population and manpower data as are gencrated as by-
products of the day-to-day opecrations of governmen-
tal and private agencies serving the residents of
poverty arcas. Also of importance has been the
question of whether such information, coupled with
data from more standard statistical sources (i.e.,
censuses and sample surveys), might possibly serve
as the basis for a systen of curvent estimates of
the cconomic and demographic characteristics of ur-
ban poverty ncighborhoods.

The geographic focus of the resecarch has been
~the major inner-city poverty area of north-central
Philadeclphia, a community of more than threce hun-
dred thousand persons, relatively homogencous with
respect to its population characteristics and cco-
womic problems yet large and diverse enough in its
needs for manpower services to present the likeli-
hood that the research findings may have relevance
to all urban poverty arecas.

It siiould be emphasized that the rescarch has

been purcly methodological in nature and principally
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concerned with those types of data that assist in the
identification of the naturce and magnitude of arca man-
'powcr problceins rather than with the problems themsclves
or with the activitics designed for their solution,

The staflf of the projcct has been a group of per-

sons from various universitics and with various spe:
cializations in cconomics, ecducation, social work, ur-
ban sociology and statistical theory and methods. Tt
has included Dr. Louis levine of The Ponns}]vania State
“University, Projcct Director; Dr. John [I, Norton from
The George Washington University, Assistant Director
and Statistician; Mr. Dennis Clark of Temple Umiver-
sity's Center for Community Studies; Mr. Jamcs B,
MacRace and Mr. Samucl Sylvester of Lincoln University,
and Mr, Ernest Betcke, Mr. Samue) DiRobertoe and Miss
“Carol Popet from The Peprnsylvania State University.
All of these have been actively cngaged in rescarch at
the agency level, In addition, a number of students
have scrved as rescarch assistants, the principal
among then being Miss Rona Zucker of The Pennsylvania
State University and Mr, Carl Fink and Mr. Charles
Ocvwel of the University of Pennsylvania.

Lspecially in its planning stages, the rescarch

has profited greatly from consultations Letween the



staff and many individuals at all levels of federal,
statc and local government, in private agencics secrv-
ing the geographic arca studied, and in the local uni-
versities, Mr. Vladimir D. Chavrid and members of his
staff of the United States Imployment Scrvice and the
late Mr. N. John P, McHenry and others of the Pennsyl-
vania Burecau of Employment Security have been particu-
larly helpful. Much useful advice and relevant factual
information has also been obta{ned from many others in
the Burcau of labor Statistics, the Burcau of the Cen-
sus and the various federal agencies with responsibil-
itics for urlan programs. The debt is even greater at
the local level, for it is obvions--most especially so
in the data inventory stage--that no research project
such as this one could have been completed without the
active cooperation and assistance of the many persons,
ranging in rank from heads of agencies and directors

of research to interviewers, counselors and statistical
c¢lerks, who have given generously of their time and
have provided access to their files. Mr. Danie) Fas-
cione, for example, Director of Adnpinistrative and
Sutvey Rescarch for the Philadelphia Board of Education,
provided not only valuable advice but also such materials

as indexed scts of the standard forms used by the school
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system.  With the assistance of his staff, he arranged
.the necessary visits to schools and intervicws with
principals, statistical personncl and others involved
with the several data-gencrating activities of the pub-
lic school opcrations. Similar acknowlcedgment should
be paid to Mr. Henry Haschke of the District Office of
the State Fumployment Service, Mr, Benjamin Roscnberg

of the Pennsylvania Department of Public Welfare, Dr.
F. Herbert Colwell of the Philadclphia Depurtment of
Public llcalth, Captain James Herron of the Philadelphia
Police Decpartment, Mr. Bertram Todd of the Philadelphia
Department of Finance, gnd their many counterparts in
the scores of other ageﬁcics visited.

The 1ist of names of persons who were interviewed
or who otherwise assisted in the efforts of rescarch is
far too long to permit individual citations here; they
would number several hundred. But their help has been
deeply appreciated. And the willing cnoperation re-
ceived from so many has been, In itself, a significant
indication of the major concern which exists for the
serious inadequacies of currently available urban man-
power data,

Responsibility for any deficiencies of the present

report nust, of coursc, lie with the members of the
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project's staff. For them the rescarch has been a rare
and fascinatirg opportunity to study at {irst hand--and
at the level of minute detail that constitutes statis-
tical mcasurement--the complexities of modern urban

problems and the programs that seek their solution.



viii

TABLE OF CONTENTS*

Page
FORBWORD « « » o v v o e e v e e e e e oo e e e i
Part I .
SOURCES AND SYSTEMS OF URBAN DATA FOR THE
PLANNING AND MANAGEMENT OF MANPOWER PROGRAMS

TABLE OF CONTENTS. « v v v v v ¢ v v v o o v o v o o » o oviii

LIST OF ILLUSTRATIONS. & v v v o v o v o o s o s v o v v o . xi

LISTOF TABLES . . . . . .. .. e e ... . xid
CHAPTER
-1 .. MANPOWER INFORMATION AND URBAN PROBLEMS. . « « « o & -1 - - — =

MANPOWER PROGRAMS AND THE NEED FOR
INFORMATION. . . . . . . . . . . . s a e e e e 2

SOURCES AND SYSTEMS OF URBAN MANPOWER
1 7

THE NORTH PHILADELPHIA PROJECT: RESEARCH
ON THE FEASIBILITY OF A POVERTY-AREA

DATA SYSTEM. . . . . . . . . . . e e h e e 9

2 DEFINING POVERTY AREAS: "ALTERNATIVE CON-
. CEPTS AND THEIR LIMITATIONS. . . . . . . e e e e s 15

" POVERTY AREAS AND TRADITIONAL STATISTICAL

AREBA QONCEPTS. . &+ v v v v v v v e e s e e e s s 17

Area Labor Markets and Standard Metro-
politan Statistical Areas. . . . . . . . . . . . 18
Defining an Urban Poverty Avea . . . . . . . . . 21
THE "NORITH CITY" POVERTY AREA. . . . + « v v « « 28

*Separate chapter identification and pagination appears for Part I
and Part II of this report.



CHAPTER

3

ix

Page
“MODEL CITIES'" AND OTHER POVERTY
SUB'AREAS--.-.--lllou-lllloollulluuoocloo 32
The '"Model Cities'" Arca......ee0vvvuse. 33
The Concentrated Employment Program.... 35
Neighborhoods in the Poverty Area...... 37
THE PROSPECTS FOR FLEXIBILITY IN AREA
DEFINITIONS .. ¢ v vvieriinotsosonsnsnssosss 38
STANDARD INTRA-URBAN STATISTICAL AREAS... 39
DATA REQUIREMENTS FOR PROGRAM PLANNING AND
.MANAGEMENTIIIIIIIIOOO lllll 6 85 0 06 8 5 65 0 0 s 8 s 42
THE FUNCTIONS OF INFORMATION IN MANPOWER
PROGWI’MNAGEMENTOOOIOOIIll...llll.ll..l 44
CATEGORIES OF DATA REQUIREMENTS.....{.... 48
Area Economic and Social Indicators.... 50
Data for Area Manpower Analysis........ 54
Data on Manpower Programs and Services. 55
Data for Program Evaluation............ 58
Data for Long Range Planning........... 60
A HIGH-PRIORITY SET OF MULTI-PURPOSE DATA 63
THE AVAILABLE DATA: THEIR NATURE_AND

LIMITATIONS . o vvvvevevocrrvneonss Y
CRITERIA FOR THE EVALUATION OF URBAN DATA
AND DATA SOURCES . ¢ vev o st et 68
DATA FROM CENSUSES AND SURVEYS........ ce. 12

Problems of Obsolescence....eovveeeesas 74

Response Error and Sampling Variability 76
The Nature and Effects of Undercounting 80

DATA FROM AGENCY SOURCES.....veivuuvens .. 83
The Nature of Agency Data.......ce0v00.4 85
Problems of Coverage and Consistency... 89

Problems of Tabulation and Statistical
Technology......cvvennn et eieaan ceres 92



CHAPTER Page
S ELEMENTS IN THE DEVELOPMENT OF AN URBAN .
MANPOWER INFORMATION SYSTEM. + . . . + . . . . . . . 95

THE CONTRASTING KOLES OF AGENCY ADMINISTRATIVE
DATA AND CENSUS AND SURVEY DATA IN AN URBAN
MANPOWER INFORMATION SYSTEM., . . . . . . . . . . . 97

DATA CONFIDENTIALITY AND THE PROTECTION

OF PERSONAL PRIVACY. +. v v ¢+ v v ¢ s v o o « « « o 102

THE DEVELOPMENT AND INTEGRATION OF LOCAL

DATA SYSTEMS . . . . . . e s e s s . . 109
Intergovernmental Aspects of Systems

. Development. . . e o s s o« 110

Developing Phlladelphla S Ex1st1ng
Manpower Data Systems. . . e oo .. 114
Prospects for Local Centrallzed Data
Facilities . . . . . . . . v v v v o v e v v v v 119

REQUIREMENTS FOR ADDITIONAL RESEARCH . . . . . . . 122




%xi

LIST OF ILLUSTRATIONS

FIGURE . Page
1 Income of Residents of Philadelphia
Census Tracts as Shown by 19¢0 Cen-
sus Datalll.l....ll....llll.’...lll..l 25
2 | Unemployment in Philadelphia Census
Tracts as Shown by 1960 Census Data... 26
3 Proportion of Non-White Residents
in Philadelphia Ceasus Tracts as :
Shown by 1960 Census Data............. 27
4. The City of Philadelphia and the
"North City" Poverty Area........:vee.. 29
5 The "North City" and Its Component

"Model Cities™ and Concentrated Em-
ployment Program Areas.......eeevevve. 34




TABLE

I1

I1I

1V

xii

LIST OF TABLES

Illustrative Types of
nished by the Current

" List of High-Priority

Persons e« 8 8 0 0 0 3 00 0 0 e s
Selected Census Tract
Census of Population,

sylvania..

¢ ¢ 0 0 0 eV 8 eV

Illustrative Bconomic
istics of the Populati
as Contained in Select

Page
Monthly Déta Fur-
Population Survey..... 49
Data on Individual
® 9 9 &% 9 a0 & 6 8 0 0 ¢ By VP 64
Data from the 1960
Philadelphia, Penn-
¢ 0 0 ¢ B & g &V & g 2 & 40 8 s 2 0 8 s} 79
and Social Character-
on c¢f Philadelphia
ed Agency Forms....... 87



Xiii

Part 1I
AN INVENTORY AND APPRAISAL OF LOCAL DATA
RESOURCES IN PHILADELPIIIA

Page
TABLE OF CONTENTS. . . . . . . . . . .. e e e e e e e e xiii
LIST OF ILLUSTRATIONS. . . . ¢ v v ¢ v v v v v e v e v e u xvi
LISTOR TABLES . . . . . . e e e e e e e e e e e xix
CHAPTER
1 INTRODUCTION . . . v v ¢ v v v e v v v v v e s 1
2 EDUCATIONAL SERVICES . . . . . . . e e e e C e 8
THE PUBLIC SCHOOL SYSTEM , . . ., .  he e e 9
Facilities, Jurlsdlctlons and Types
of Serv1ces e e e e e e e C e 9
Records and TYpes of Infonnatlon ....... . 11
General Purpose Forms. . . . . . . . . . . .. 11
Special Purpose Forms. . . + « « + « +« o + . . 21
Periodic Reports . . . . . . . . . ¢« . .+« . . . 21
Employment Records and chorts ........ 22
Appraisal of Data in the Basic Records . . . . . 25
Records. . . . . . . e e e e e e e 25
The Data Bank. . . . . . . . . ¢ v v v v v v o 28
The Annual School Censuses . . .+ & o + « & «.. 30
THE PAROCHIAL SCHOOI. SYSTEM. . . . « . + « « + « . 33
Facilities, Jurisdictions and Types
of Services. . . . v . v v i 0 i h e e e e e 33
Records and Types of Information . . . . . . .. 34
Appraisal of Data in the Basic :
Records. . . . + v v v v v v v v e u e e 35
3 MANPOWER SERVICES. . . + « v v o v . . . . 38
THE PENNSYLVANIA STATE EMPLOYMENT
SERVICE. . . &« v v v e i et e e e et e e e 39
Facilities, Jurisdictions and Types
of Services. . . . v v 0 v 0 0 0 d e e e e e e 39
Records and Types of Information . . . . . .. 41
General Purpose Forms. . . . .« « v ¢« v« . 42
Special Purpose Foms., . . . . .+ + .+ « . . . 50

Periodic Reports . . . . . + . v v v o v o . . 57




xiv

CHAPTER

Appraisal of Data in the Basic

Records. . . . . « . v v v v s v v v v
The Employment Security Automated
Reporting System . . . . +« « ¢« « ¢« « o &

OTHER MANPOWER PROGRAMS. . . . . . . . o .
The Philadelphia Coucentrated Em-
ployment Program . . . . . . . . . . ..
The Neighborhood Youth Corps . . . . . .
The Opportunities Industrialization
Center . o v v v v v ¢ o o o 0 0 e e

4  WELFARE AND SOCIAL SERVICES. « + + + » + + .

THE PHILADELPHIA COUNTY BOARD OF
ASSISTANCE . & v v v v v v 0 v 0 v o o o &
Facilities, Jurisdictions and Types.
of Services. . « « + 4« o o 0 4.
Records and Types of Information .
General Purpose Fomms. . . . .
Special Purpose Forms. . . . .
Periodic Reports . . . . . . .
Appraisal of Data in the Basic
Records. . . v o v v v o v v v v o o b

THE PHILADELPHIA ANTI-POVERTY ACTION

: WISSION L] . L] L] L] L] L] L] L] L] . L] L] . L] L] |

Facilities, Jurisdictions and Types

of Services. « « ¢ o o 4 ¢ 4 e 00 0.
Records and Types of Infommation . . . .
Appraisal of Data in the Basic Records .

OTHER WELFARE AND SOCIAL SERVICE AGENCIES.
5 HEALTH SERVICES AND VITAL STATISTICS . . . .

e e weeecee oo THE COMMUNITY HEALTH SERVICES OF
THE PHILADELPHIA DEPARTMENT OF
PUBLICHEALTH., . . . « v ¢ « v v v ¢ o o &
Facilities, Jurisdictions and Types

TTTTTT T o mmmrmmen T m o of Servlces. . . " -. ;“ . . ) L -. L] . . . . T '

Records and Types of Information . . . .

Appraisal of Data in the Basic Records . .

VITAL STATISTICS © « « v v o o v v v o o
CURRENT POPULATION ESTIMATES . . . .+ « . .

Page

58
60
63

64
65

67
73

74

74
75
78
81
85

87

: Sg_m“..,m"4m

89
90
93
96

97
97
102
102
>107



XV

'CHAPTER Page

6 LAW ENFORCEMENT AND CORRECTIONAL
SERVICES .« . . v & v v v v v v o o v s oo o oo« 109

THE PHILADELPHIA POLICE DEPARTMSNT . . . & o & o« 110
Facilities and Jurisdictions . . . . . . . . . . 110
Records and Types of Information . . . . . . . . 110
Appraisal of Data in the Basic _

Records. + v v v v o v v o 0 v v v 0 oo o oo 111

THE PHILADELPHIA COURTS. . « . . + « « « v ¢ &« + o 113
Facilities, Jurisdictions and Types
of Services. . + « ¢« v 4 v 4 v 4 e e e 0 e e o . 113
Records and Types of Information'. . . . . . . . 114
Appraisal of Data in the Basic
ReCOrdS: « v v o ¢ ¢ 4 o o o o o o o o o o o « o 115

PRISON AND DETENTION CENTERS . . . . . . . . . . . 118
7 HOUSING SERVICES AND LAND USE PLANNING . . . . . . . 120

THE REDEVELOPMENT AUTHORITY. . + & & v o « o & « o 122
‘THE PHILADELPHIA HOUSING AUTHORITY . . . . . . . . 123

THE REAL PROPERTY INVENTORY AND LOCA-
TIONINDEX . . . . . . . ..+ .. C e e e e .. 125

LAND USE RECORDS OF PUBLIC UTILITIES . . . . . . . 127

8 OTHER SOURCES OF MANPOWER INFORMATION. . . . . . . . 129
LICENSES AND REGISTRATIONS . . . . « . « . +» . « «» 130

Voter Registration . . . . . . . . . .. e o« . 130

Motor Vehicle Operators' Licenses. . . . . ... 132
Marriage and Other Licenses. . . . . B K.Y
Selective Service Registrations. . . . . . . . . 133
INCOME AND WAGE TAX DATA « + + « + « « v . . . . 134

OTHER FEDERAL AGENCIES . . . . . . . . . . . ... 136

BUSINESS FIRMS AND OTHER PRIVATE AGENCIES. . . . . 137
O POSTSCRIPT + + o v v o v e e e e e e e e e e e . 140




xvi

LIST OF ILLUSTRATIONS

FIGURE ' S © Page

1 - Public School Form EH 40: Application
‘ for Admission of Child to School........ 14

2 Public School Form EH 4: Parent Loca-
tionl.l.l....l.....l.l...l........l.l..l 15

3 Public School Form EH 5: Alphabetic’
Index...o-..-o...-o'o....o..;.o..o-....... 17

'4 Public School Form EH 6: Cumulafive
Record‘lI....ll.....l...l..l.l....l..l.l. 19

5 Public School Fb}ﬁwcmlii;'Eﬁbiﬂfﬁentwm_

Certificate Record......vveinerseieners. 24
6 Parochial School Form C 94: Registra-
. tion Card, Parochial, Girls.....veesess. 36
7 Employment Service Form ES-511 F: Ap-
plication Card....vvvivernneannsoersnoes, 47

8 . Employment Service Form UC-42: Appli-
cation for Benefits.........vvovvvnieen. 48

9 Department of Labor and Department of
- . Health, Education and Welfare Form
MT-101: Characteristics of Trainees..... 52

10 Department of Labor and Department of
Health, Education and Welfare Form
MT-102: Individual Trainee Termination
Training or ServiceS...iveieiesassacsess 54




FIGURE
11

12
13
14
15
16
17

18

19

20

_21 e

22 .

23

xvii

Page

Department of Labor and Department of
Health, Education and Welfare Form
MT'].OS: POSt Training Report [ I N B B R Y

Department of Labor Form MT-103a: Work
Experience Since Training............ ...

Philadelphia Employment. Development
Corporation, Concentrated Employment
Program Form PEDC-CEP 1: Applicant In-:
take and Registration FOrm......viveeres

Neighborhood Youth Corps Form NYC-16:
Enrollee Record...ievuiosiinsronnnsnnoa

Opportunities Industrialization Center
Form A-10/3: Student Information, Gen-
eral Background Data.... viyeirieenosanra

Opportunities Industrialization Center
Form A-10/3: Student Information, Occu-
pational Data..l.....lll...‘l..l......l.

Opportunities Industrialization Center
Form A-10/3: Student Information, Sup-

plementary Data.oloooolalollbooycool.olco

Public Assistance Form PA 1: Applica-
tion for Assistance.....vveevvrrerieaanes

Public Assistance Form PA 21-F: Legal-
ly Responsible Relatives Not Living
With. the Clientll'lll.....l.l.l.l..l.l.'

Public Assistance Borm PA 21-G: Income
of Persons in Shelter Group.....eoeueses

Public Assistance Form PA 21-J: Employa-
bility Data:ll....looti_l.ll.......ll.ll.l

Pubiic Assistance Form PA 28-S: Employa-
ble IndCX Card..l...lllll.!l..ll.l...l..

Philadelphia Anti-Poverty Action Com-
mission Form 0#2B: Social Service Refer-
ral Record'..»l.l.l..ll...l....ll...l.!.

56
66
68

70

72

79

82

83

84

86

91



xviii

FIGURE Page
24 Philadelphia Anti-Poverty Action
Cormission Form 0#2D: Social Service
Follo‘q_up RecOrdlll.ll..lll.l.ll...llll. 92
25 Philadelphia Department of Public

Health, Form 55-T-908: Record of
Patient Services, Tuberculosis Chest
Clinic.llll'l.l.l.llilll.llllllll'll'l'lloo

26 Philadelphia Department of Public
Health, Form 55-HR-1270: Patient
Social History and Evaluation Record,

Project Human Renewal........... ... vee..101
27 Pennsylvania Department of Health

Form HVS-20142: Certificate of Live

Birthl.lll. lllllll .l.llllllll. lllllll .llllos
28  Pennsylvania Department of Health

Form HVS-20143: Certificate of Death....106
29 Philadelphia Police Department Form

75-50: Arrest Report......vvvivenenn eae 112
30 The County Court of Philadelphia Form

- 1016: Juvenile Division........ e B

31 The County Court of Philadelphia Form

1019: Domestic Relations Division.......117
32 The Philadelphia Redevelopment Author-

. ity Form TX 2: Preliminary Data Col-
\ lectionForm.l..ll.l.lllllll..!.. lllll ..124




TABLE

11

111

xix

LIST OF TABLES

Page
Items of General Population Data Re-
ported on Basic Forms for Individual
Students in the Philadelphia FPublic
Schools..llll.'l.ll".l.l..lll.l.ll.llll 12

Economic and Social Characteristics

of the Population of Philadelphia

as Contained in the Basic Forms of

Local Manpower Agencies......ieeisvesoes 43

Economic and Socia) Characteristics

of the Population of Philadelphia as
Contained in the Basic Forms for Pub-

1ic AcsistancCe.evveesercsoroorerasnersrse 16



Part 1

Sources and Systems
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Manpower Programs




CHAPTER 1
MANPOWER INFORMATION AND URLAN PROBLEMS

The experience of recent government programs for
the alleviation of urban poverty has amply confirmed -
the inadequacy of present information, both on the na-
ture of poverty-arca problems and on the mecans to their
solutions. Nespite the obvious successes of some pro-
grams in raising individual incomes Qnd living stand-
ards by such expedients as the creation o/ new jobs
and the training of persons to fill them, there is no
truly conclusive evidence that poverty-arca conditions
have materially improved. Indecd, some statistical
measures of poverty, such as numbers on welfarc rolls,
indicate an incrcasc rather than a reduction of the
serious prob{ems of the urban slums: whose disrupting
infilucences on the economic life of the major cities of
the United States serve to amplify the alrecady urgent

demands fer greater cffectiveness in campaigns against



poverty. Most types of antipoveriy prograns, therefore,
scem likely to be continued at grcat and enlarging costs,
cven though it beconmes increasingly evident that there is
no immediate way in which to dewmonstrate adequately their
effectiveness or lack of i1t. Arce the progrhms having the
results they were designed to producc? Do the results
justify the costs? Which of the altcrnative--or compet-
itive--programs arc best suited to accomplish a particu-
lar aim? llave program resources been properly allocated
among arcas and population groups? Such questions are
more and morc often raiscdy and the lack of adequate an-
swers constitutes one of the least rccognizcd, most im-
portant and, perhaps, most complex of the obstacles to be

faced in the conduct of the war on poverty.

MANPOWER PROGRAMS AND THE NEED FOR INFORMATION

The goals of manpower programs for poverty arcas arec
clear and simple: morc and better jobs for a growing and
inadequately utilized work force, and grcater opportuni-
ties for the acquisition of the skills and other requi-
sites to fill such jobs. Yet the progress toward these

goals has proved difficult, frustrating and often unsatis-



factory. Traditional government policics of cconomic
stimulation of the demand for labor have had little or
no impact on the recsidents of the urban slums, at least
if the all too inf{recquent surveys of cmploynent experi-
cnce in poverty arcas can be believed. Such surveys
continue to show intolerably high rates of uncmployment
and non-participation in the labor force, while substan-
tial numbers of jobs remain unfilled. The cvidence in-
dicatcs malfunctioning--in poverty arcas at any rate--
of what has been thought to be a relatively automatic
cconomic system that matches jobs with a labor supply
competent to fill thoem.,

Recent legislation has recognized this failure; and
radical changes have taken place in the programs that
provide manpower services to the residents of poverty
arcas. For example, no longer arc such scrvices as in-
dividual counscling and job placement available only to
thosc who scek them out (the poverty-areca resident was
rarcly found vho was aware cither of their availability
or usefulness); rather they are taken directly to the
individuals who need them, and that in the very ncighbor-
hoods where they rcside. Moreover, the services them-
sclves are no longer linited to the conventional ones of

counscling and placement; the spectrum of nceds inherent
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in assisting an individual to rcach cﬁployah]c status
ranges from training in skills and work habits through
help with immediate health or financial prob]cms. Not
the lcast of the complicatio..s tc be cencountercd in pro-
viding manpower services thus broadly defined arc those
of obtaining cooperation betveen the variety of special-
ized manpowey, welfare, hcalth and social service agen-
cies, all of whem might have an essential contribution
to make in finding enmployment for a single individual,

| It is the unconventional naturce of such programs
and scrvices and the lack of precedent for them that
complicate the problem of providing the information
suitable for their proper plamning, adequate administra-
tion and significant evaluation. Data on the nceds of
the potential clientele, on their perscenal, cconomic
and social characteristics, and even on their geograph-
ic location arc almost entirely lacking. The only regu-
lar and comprchiensive ncasurcments of population and
labor force characteristics for poverty-arca residents
arc those of the decennial censuses, data which have
been largely obsolete for operational purposes by the
tine of their publication. The program planner or ad-
ministrator has been forced, in the nain, to work with

little or no information other than that provided by his



own necessarily limited personal experience. Ildecally,
population data for progrma planning and management
should at least have the scopce and comprehensivencss
of the data provided by the dccennial censuscs, al-
though greater detail and currency would be desirable,
The censuses do not enquire sufficiently into the var-
ious impediments to individuul employment; and they
cannot, therefore, provide statistical bases for such
fundamental acts as'the determination of the particu-
lar nceds for manpower scrvices in various population
groups and in different geographic arcas or of priori-
‘ties in the alleocation of scrvices among those groups
and area;.1 Nor have means been found to make it cco-
nomically practical to provide current census or other
household survey data at intervals frequent cnough to

permit the adaptation of programs to changing conditions

1 without doubt, sample surveys, such as those that were
conducted by the U. S. Department of lLabor in ten ur-
ban arcas in November of 1966, would be capable of
supplying most of the necessary population data; but
their prohibitive costs make them unlikely sources of
information on the dctailed characteristics of indi-
viduals in the many small arcas for which manpower
programs nust be formulated. Morcover, the variation
of service nccds among population groups and geograph-
ic arcas makes estimates for the nation's overall ur-
ban poverty-arca population of little usefulness in
planning individual arca prograns,
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in the arecas which they scrve. Whilc any demand {for
greater currency of census data may scom naively ide-
alistic, nevertheless it has become more and more cvi-
dent that the annual provision of current population

characteristics should be the minimal requircment if

programs are to be directed toward existing and emerg-
iﬁg problem situations rather éhan toward those of
the past.

If information on the population is of critical
importance in the effort fo improve the chployability
of the present and potential labor supply oi the pov-
erty arcas, data arc no less significant vwhich revcal
the demand for labor as evidenced by measuares of cur-
rent cmployment opportunitics and projecctions of
trends for the future, and information on specific
services renderced and on their cffectiveness is an
cqually obvious prercquisite for efficient administra-
tion of poverty programs and for rcalistic cvaluations
of their achicvements.

1t is clcﬁr that the success of the battle against
poverty demands, in part, the expansion of the existing
urban manpover data system. In addition, the systcn
mist be made flexible enough to facilitate coordination

and collaboration betwveen the nany agencies whose ser-



vices and activities arc rclevant to the ultimate solu-
tions of poverty-arca problems. Not only nust provision
‘be made for the daté requirements of local organizations
with direct operational responsibilities in the arcas

" they serve, but also for additional specialized nceds

of state and federal agencies--of which many of the
local organizations arc componcnts--in their planning,
budgeting and other managerial activitics.

SOURCES AND SYSTEMS OF URBAN MANPOWER DATA

It has been observed that, with the exception of
such occasional samplc survc}s as thiose conducted by
the United States bepartmont of Labor in ten urban areas
in November, 1966, only the decennial censuses of popu-
lation offer statistics that begin to approach the de-
grce of detail and comp}chensivcness necessary to the
planning and administration of manpower programs. This
statement is hardly mecant to imply that survey and cen-
sus data arc unuéah]e for the purpose. With their abil-
ity to provide reliable information on entire popula-
tions, surveys and censuses can and must continuc to

play a critical role in any infornation system devised

)



to meet the requirciments of poverty-area programs. lHow-
ever, because of the cestliness and, therefore, the infre-
quency of their provision, the data that they produce can
make little more than a slight contribution to progran
evaluation. Even if data as detailed as thosc projccted
for the 1970 Census were available today, the information
would still be insufficient (because of the limited num-
ber of questions that can be asked on the Census forms)
on the specific needs of the poverty-arca population and
on the extent to which existing programs have met them,
1t is obvious that other mcans must be found to fill the
denands for additional detail and for current population
statistics during the.intcrvnls between publications of
the findings of censuses and surveys.

Onc possible source of population data has long been
known to lic within the very activities that provide man-
power scrvices; for every individual person vwho applies
to them--job seckers, students, welfare cases and many
others--must invariably complete a lengthy application
form, or other such record, which may often contain morc
detail in questions on manpower characteristics than ap-
pears in conventional population surveys. The data so
acquired serve the working needs of the aguncies; and,

when statistical resources occassionally permnit, they arc



tabulated as indicators of the charvacteristics of that par-
ticular scgnent of the population that rececives the agen-
cies!' services. Yet thesc important rccords remain noth-
ing more than strictly operational documents, cventually
retired from the nécncics' active files. Their potential
uscfulness in supplying the critical nced for general popu-
lation information goes unconsidered. This is partly duc
to the natural, and somewhat justifiable, skepticism of

the expericenced statistician vho recognizes the problems
of comparability, comprchensiveness and accessibility in-
herent in the use of agency rccords. But the fact renains
that supplementary sources of population data must be found;
and, in the absence of other altcernatives, there may be no
choice but to devise means to open the way to the consid-
cration and usc of operationally derived data for progran

management and gencral statistical purposes.

THE NORTI] PHILADELPHIA PROJECT: RESEARCH ON
THE FEASIBILITY OF A POVERTY-AREA DATA SYSTEM
4
The identification of the specific dimensions of the
various information problems thus far described and of the

possibilitics for their solution was the principal motive
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of the rescarch whosce findings arc reported here. 1t was
clecar that first-hand inspection of existing information
systems was essential if the limitations of available data
and the prospects for improving them were to be discovered,
To this end it was necessary to sclect a geographic focus,
a community which would be representative of most najor
urban poverty arcas and whosc population and scrvice pro-
grams would be diverse enough to ensurc a full spectrun of
data potentials and difficultics to be met.

Such an arca is thc north-central scction of Philadel-
phia, Peansylvania, a poverty ncighborhood with a popula-
tion of morc than 300,000 persons which is, as far as it
is known, relatively homogencous with respect to manpower
characteristics and cconcmic problems, and which is scrved
by literally hundreds of public and private nanpower and
nanpower-related organizationt--if onec counts all the agen-
cies, from the giant public school system to the ncighbur-
hood welfare and social services, who contribute to the
education, training, counsecling and job placenent of the
citizens. The "North City'" povertly necighborhood of Phila-

delphia was therefore chosen for study;l and all of its

1 A more specific definition of the "North City" arca and
of the logic that dictated its choice for the project
appears in the subsecquent chapter.
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manpower activities werc recognized as potential producers,
as wcll as consumers, of the much sought aftev data.

The immediacy of the data neceds and consideration of
the costs of the research and of the time limits placed
upon it dictated a pragmatic approach to meceting the goals
of the project. It scemed appropriate to.begin by making
as exhaustive an inventory and appraisal as possible of
"North City" data currently or potentially available froﬁ
censuses, special surveys and the records and reports of
all the arca's manpower and other related agencies. A
comparison of the known data nceds with the results of
the inventory was expected to eveal what missing informa-
tion might be most profitably acquired and, perhaps, to
point out the most efficient means to acquire it.

Before such an inventory could be conducted among the
agencies at the local level, however, it was obviously
necessary to hold a series of conferences and interviews
with persons in federal and state manpower and statistical
agencies in order to explore the data problems from their
points of view, to gain additional insights into the na-
ture and organization of the various manpower programs,
and to secure the cooperation of the agencies themselves.
Similar interviews were equally necessary in the Philadel-

phia area, not only with officials of the manpower and
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manpower-related agencies, but also with other government
personncl, community leaders and university rescarchers
fomiliar with the arca ﬁnnpowor situation., This prelini-
nary phasc of the project's operations also included a
secarch for any cxisting special tabulations of Census or
survey data pertaining to North Philadelphia.

The limited resources of‘thc'project made it infea-
sible to consider in detail such data on general arca
economic conditions for the hNorth City" as, for cxample,
types and levels of business and industrial activity, al-
though they are, indeed, rclevant to manpower planning.
Rather, it was decemed advisable to concentrate less on
aspects of the demand for labor than on aspccts of the
labor supply itself for which accurate data are lacking
at a time when they arec most critically wanted: statistics
on the poverty-area population and labor force, such as
numbers of residents of particular arveas by age, sex,
race or minority group, income, cducation and the many
other categories relevant to determinations of cmployﬁw
bility or employment status.

Early in the coursc of the subscquent investigation
of local agency data, it became evident that the scores
of small agencies serving the "North City" area had nei-

ther the volume of activitics nor the quality of detailed
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information nccessary to be regarded as having any imne-
diate potential as statistical sources. Hence, attention
was focused upon the data systems of the large public agen-
cies whose quantities of statistical information and stand-
ardizced forms and reports most casily lcnd themselves to
processing and assembly. Even herec, certain difficulties
became apparent at the outset. Therc was no consistent
pattern of service-area jurisdictions that coincided with
cither the "North City'" area or with its component parts;
and thus was eliminated the possibility of using existing
tabulations from the chosen agencies' recurring adminis-
trative reports to reveal the population characteristics

of the neighborhood. 1In addition, problems arose from

the fact that poverty-arca residents themselves werc not

always necessarily confined in their secrvice-secking ac-

tivities to the agencies' jurisdictional boundaries or

even to those of the ”North City.'" Indeed, some agency
services are offered to residents of any area at all,
without restrictions. It immediately became clear that
resecarch would have to be concentrated upon primary rec-
vrds and upon the problems.of aggregating the informa-
tion from such records into totals for the poverty neigh-
borhood on the basis of individually listed addresses of

residence.,
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At this stage of the rescarch it was particularly
disappointing to find that, while relevant manpower data
arc abundant in agency records, almost none ave currently
tabulated., The abscence of tabulotions for the poverty
arca or for any of its parts proved a major obstacle for
the project, since it had been hoped to demonstrate the
potential usefulness of the data for a comprehensive in-
formation system through the construction of estimates of
particular population characteristics. liven more naive
had been the hope to test such estimates against infor-
mation frem alternative sources as a check on their
adequacy. It was, of coursc, discovered that there was
no rclevant information from alternative sources.

Nevertheless, as will be scen from the discussions
in the chapters that follow, there are still ample
grounds for the belicf that data from agency sources can
and will play a major part in solutions to the urban data
problems. For such data exist in truly massive quantities
and can bce made accessible for any arca. TFurthermorc,
for the precsent at.least, their translation into usable
estimates, although no simple process, appears to be
the only cconomically practicable means to supply the

information so critically nceded for poverty-arca programs.
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CHAPTER 2
DEFINING POVERTY ARBAS:

ALTERNATIVE CONCEPTS AND THEIR LIMITATIONS

Few are the people who cannot describe with ecase
and accuracy the slum or the ghetto, as the urban pov-
’ ’ g

erty area has becen named., It is a sort of city within

a city; and in the nation's major centers it becomes

increasingly true that its residents are non-white.

It is characterized by the low incomes of its inhabit-
ants, by generally substandard housing and by a variecty

of economic and social conditions that are in part the

‘cause and in part the ecffect of poverty: high unemploy-

ment, low educationai attainment and a high incidence
of health and social problems. | |

In Philadelphié, as in most cities of comparable
size,‘thére is morc than one such area. To the north
of the citj's downtown business district, somewhat

separated from it by a narrow band of commercial,
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industrial and park arcas, and extending from the Delaware
to the Schuylkill Rivers, therc lies a slum arca which con-
tains perhaps twenty percent of the city's population and
which is in reality a collection of communitics including
enclaves of low-income whites and Spanish-specaking groups
among its preponderantly negro residents. To the west of
the business district and on the other side of the Schuyl-
kill River, therc is a sccond largely non-white arca with
somewhat less than half the population of the first; and
adjoining the business district to the south and southwest
is yet a third of approximately the size of the sccond.
There are still other scctions of the city, ''poverty pock-
ets" as they are sometimes rather pathologically called,
whose relatively small populations have esscntially the
samc characteristics and problems as those of the major
siums.

It is the sheer size of the major povcrty areas--in
Philadelphia, for cxample, the individual population of
each of the thrce major poverty areas cxceecds that of any
Pennsylvania city except Pittsburgh--and the hetcrogencity
of their neceds for manpower and other services that have
gencrated the nced for cxplicit definition of the term
‘'poverty areca." Obviously, the limited amount of funds

available for the various antipoverty programs has neces-
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sitated conceatration of effort on those arcas where
the nceds are greatest. Morcover, the requirements ol
efficient program management and administration in the
rendering of scrvices to so many persons has, in turn,
necessitated the clear delincation of a number. of ad-
ministrative districts for city-wide programs. And,
finally, the decentralization of manpower scrvices to
the poverty ncighborhoods themsclves has made the need
for geographic definition of districts all the more

imperative.

POVERTY ARLEAS AND
TRADITIONAL STATI1STICAL AREA CONCEPTS

Population and manpower'data are esscntially totals
obtained from counting pcrsons with varying character-
istics (age, sex, race, ocfupation and the like) and
classifying them into groups according te the charac-
teristics thus statistically portrayed and according to
specified geographical areas. As an example of such
data, a certain number of persons are unemployed at a

given time in the United States as a whole, in any one

state, in a metropolitan area, in a county or a city,
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and so on down to such bosic wunits of arca os the con-
sus tract, a somevwhat arbitrarily delined geopraphic
< entity which nay oy woy net {follow politicuel or naturagl
boundarics and which usually has o populetion of about
4,000 persons. None of these arcas is necessarily a
“poverty arca, of coursc; and only the metropolitan arcas
arc consistently defined on the basis of ccononic as

well as political boundarices.,

Arca_ lLabor Markets and_

Standard Metropolitan Statistical Avecas
The concept of a labor market is a uscful cco-
nomic fiction. Unlike most warkets, it ncither phys-
“ically exists nor deals with howogencous and cusily
identifiable commoditices. lardly fictional, however,
arc the geographical dimensions to the process by
which individuals offer their scrvices and employcers
recruit persons to fill their job vacancies. And
while some groups (espccially the alfluent) appear
wil]ing‘to commute longer distances to work than oth-
ers, and while some employcrs likewise find it ncces-
sary to recruit outside the arca to vhich they may be-

long, it is usually possible to draw a sct of boundaries

ERIC
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around a major city such that most of the demand for la-
bor can be filled by the available supply within them,l
Present criteria for the establishment of a stand-
ard metropolitan statistical arca have evolved over the
last twenty ycars from the carlier (and still bighly rel-
evant) concept of the arca labor market. . They require
the presence of a central city of 50,000 or more inhab-
itants and the inclusion of neighboring cities which
are cconomically and socially intcgral with‘it. Adja-
cent counties are also included if their labor force 1is
at least seventy-five percent non-agricultural and if
certain other criteria of urbanization and economic in-
tegration arce met.2 The arcas thus defined are not en-
tirely without their limitations, cspecially since
their boundaries must follow the lines of counties or

of comparable geo-political entitics, and since they

1 A discussion of the concept of the arca labor market
and its limitations may be found in Herbert S. Parnes,
"The Labor Force and Labor Markets,'" Employment Rela-
tions Research, New York: Harper and Brothers, 1960,
pp. 1-42. A lengthy bibliography of othel works is
appended to this article, ,

2 For a more detailed definition of the concept of the
standard metropolitan statistical area, sec: U. S,
Burcau of the Budget, Standard Metropolitan Statisti-
cal Arcas, Washington: Govermment Printing Office,
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vsually dnclude Tar poere actual arca than that within
which jobs zre in veality available to the residents
ol their urban poveriy avcas,

As an example, the standord metlropolitan staedis-
tical arca of Philadelphia is composcd of five countics
in Pennsylvonia and three in New Jersoy,] the inclusion
of all of which is thoroughly defensible for wmanpower
and other cconomic analyscsy for there is substantial
coomuting of workers acress the county lines within
the arca and rclatively little across its outer bound-
arics. Yet it is doubtful that any substantial pro-
poxrtion of the "Horth City's" residents comuutes more
than a fcw miles into Philedelphia’s large suburban
periphery. Still, the concept of a wetropolitan arcea
is & nccessary onc, c¢ven though the arca focus of in-
terest for manpower plenning is shifiting to such larger

multi-state cconomic regions as Appalachia and to the

1 in addition to Philadelphia County with its nore than
two million residents, the area includes the counties
of Bucks, Chester, Delaware and Montgomery iit Penn-
sylvania and Burlingtor, Camden and Gloucester in New
Jersey. The total population is ubout four and a half
million persons. The arca 1s sopmewhat interdependent
cconomically with the Trenton and Wilnington mcetiropol-
itan arcas. JYor a detailed discussieon of the various
interdependencies, sec: Richavd W, lpps, "Foundatiens
ol Interdependence," Business Revicow, Federal Reserve

Bank of Philadelphia, becenber, 1967, pp. 3-12.
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very small and still relatively indeterminate urban
poverty arcas.

The standard metropolitan statistical area as
defined is pertinent to the present study for thrce
major rcasons. First, and perhaps most important in
the analysis of povcrty;area manpower problems, it will
include the entirce afea within which the poverty-arca
work force may reasonably be cxpected to seek jobs
without having to commute an excessive distance; second,
it offers a prototype for the usc of cconomic criteria
in areg definition; and third, it is frequently the only
alternative conception of an urban arca for which cur-

rent and detailed manpower data are available.

Defining an Urban Poverty Area

Because the concepf of the standard metropolitan
statistical arca has become so generaglly accepted, it
may be safely assumed that, when statistics for an area
such as metropo]ifan Philadelphia are published by the
Burcau of thc Census, the Pennsylvahia Burecau of Employ-
ment Security or other agencies, the data pertain to
the standard eight-county areca (unless a statcment to

the contrary is made). Unfortunately, no such gencrally
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acceptable defindition exists for poverty arcas.  Natu-
rally, they will require idcntjfjuﬁfion on the basis of
cconomic ond social cyiteria: Jow dncomes, low levels
of education and skills, ovcercrowded housing, hipgh rotes
of uncmployment and of hcalth and social problems. Also,
there will be cevidence of the existence of a community,
or contiguous group of communitics, vhose resicdents will
reflect these characteristics of poverty with an appro-
priate degree of consistency. But such criteria must
eventually become part of a commonly rcecognized scl of
determinants for the gecographic boundaries of poverty
areas.

The Burecan of the Census and other government agen-
cies have cxpcrimcnicd extensively in the usc of 19060
Census data as indicators of the physical location

of poverty.l Sadly, their results have been far from

Sce, for cxample, U. S. Burcau of thie Census, 1960 Cen-

sus_of Population, Supplementary Reports, Poverty Avcas
in_the 100 largesi Mctropoliten Arcas, PC(S51)-54, Wash-

M

ington: U, §. Burcau of the Census, November 13, 1967,
The critevia used for poverty arca identiflication were:
(3) percent of familics with money incomes under $3000
in 1959, (2) percent of childven under eightceen yecars
of age not living with both parents, (3) percent of
persons twenty-five ycars old and over with less than
cight ycars of schooling, (4) percent of unskilled
males (lzborers and scrvice workars) in the cuaployed
civilian labor force, and (5) percent of housing units
dilapidated or lacking sone or all plunbing facilities,
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satisfying. The individuzl criteria are highly incon-

sistent as designators of an arca; and, becausce 1960

data nmust be used, they fail to reflcect the rapidity

of change in the characteristics of the populations of

many inner-city arcas that results from urban renewal

and other factors, In spite of thesc shortcomings,

such experimentation must be recognized as essential

if a statistical mecans is to be devceloped for the iden-

tification of poverty arcas; and the 1960 data consti-

tutc the only available information for the pfirposec.
Actually, 1960 Census data, by census tract, do

reveal concentrations of poverty in Philadelphia in

the three arcas already described as lying to the

north, west and south qf the central business district.l

The existence of these concuntrations ﬁay be scen at

a glance in cach of the three maps which follow (Fig-

ures 1, 2 and 3) as the darkest arcas near the center. 2

- —

1 Sece: U. S. Burcau of the Census, U. S. Censuses_of
Population and llousing: 1960, Census iracts, Final
Report PIIC(1)-116, Washington: Govornmcnt Printing
Office, 1962,

2 Thesc and other relevant maps appear in U. S. Depart-
ment of Labor and Pennsylvania Burcau of Employment
Security, Manpower Planning Report for the Philadel-
phxah‘ggnnsyJVAnia Aréa, Manpower I'fanning Report

No. 2, Washingion: U, ¢ 5 bepartuent of lLebor, Junc,
1968; along with data for specific poverty areas. Still
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But from thc same maps it is also clcar that the statis-
tical criteria portrayed--income, uncmploynent cnd pro-
portion of non-whitc residents--vary considerably for
any given set of census tracts. The same kind of vari-
ation could be shown for levels of cducation, crime and
juvenile delinquency rates, numbers of welfare recipients
or any other indicators of poverty for which data are
available. Such indicators show the appruvximate loca-
tions of poverty, but the final dcsignation or poverty
arca boundarics must be in part a compromisc between the
conflicting indications of the statistics and in part an

exercise of more gencrally informed individual judgmcnt.1

other similar maps and data appcar in: U. S. Decpart-
ment of Labor, Burcau of Labor Statistics, Income,
Education and Unemployment in Neighborhoods: Phila-
delphia, Pennsylvania, Washington: U. S. Department
of Labor, January, 1963, Data of the latter publj-
cation arc special tabulations of 1960 Census infor-
mation.

1 Analysis can often resolve conflicts among statistical......

indicators of poverty. For exanple, onc Philadelphia
tract was among the lowest in average income and yet
among the highest in average cducational attainment.
What the Census data did not show was that its resi-
dents were largely University of Pennsylvania students,
" But the recal problem with these data is their obsoles-
cence, for it is certain from the shifting of arcas of
residence of Philadelphia's non-white population in
the last cight years that the patterns of Figures 1,
2 and ! would be much different if it were possible to
reproduce them with current data,
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THE “NORTH CITY" POVERTY AREA

The many considerations rclevant to the definition
of a’'specific poverty area.may be further illustrated
by the reasoning which led to the choice of the bound-
aries of the "North City," the arca focus of thec present
rescarch (Figure 4).1 Population size and diversity of
problems, ncéds for manpower services, and existing man-
power pfograms have all been previously cited as rca-
sons for the selection of the areca. But these factors,
although they did indicatc the choice of the North
Philadelphia arca rather than of its smaller counter-
parts within the city, were of little help when the
problem of specific boundaries arose.

Natural boundaries would have been desirable for

the area, since they can distinctly separate a city's

1 The "North City" area as chosen for the project extends
from Vine Strcet on the south to Lehigh Avenue on the
north, and from the Schuylkill River on the west to,
roughly, Front Strcet on the east. With some misgiv-
ings, the authors were led by their analysis to a
choice jdentical with the arca originally proposed in
Philadelphia's application for a "Model Cities™ grant.
The first "Model Cities' area was subscquently reduced
to meet federal requirements with respect to popula-
tion size. lowever, the actual area of poverty prob-
lems is even somewhat larger than that defined here.
Hence the misgivings here expressed and still felt
concerning the present definition.
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neighborhoods. On the west, there was no valid ob-
jection to the choice of the Schuylkill River as one
linit. But the otherwise logical extension of the'

arca castward to the Delaware River would have in-

cluded an arca of white, lower-middle income resi-

dents with characteristics substantially different

from those of the poverty arca. It‘was therefore
necessary that the remaining boundarics be major
strecets, with the southern one, at luast, a multi-
lane cexpressway. . |

The stotistical nature of the project dictated
confornity of the boundaries insofar as possiﬁlc with
the arcas for which data were available. And the
usc of census tract boundarics would have been desir-

able in any casc, becausc of the nced to consider

such data as thosc alrcady idlustrated. Apart fronm

the Statistical indicators of poverty, tract bound-
aries ﬂere‘the principal consideration in sctting
the ir}cgular 9astcrn'1imits of the "North City"
arca; and they élsQ coincided with the choices of
boundaries on the remaining sides. The boundarics
of the wdministrative districts of the various man-
power agencies and others serving the arca were also

considered, bul to no avail; for the adainistrative
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districts ncither éoincidcd with onc another nor, most
of the time, with any statistically justifiable poverty
area definitions.l

The various statistical indicators of poverty were
the most inconclusive with respect to the justification
of the northern limit for the arca; the final choice was
nccessarily a compromisc between them. Both from the
personal knowledge of members of the project staff and
from interviews with others at work on poverty problems,
it was clear that the poverty arca had been expanding
to the north in recent ycars. The broad, straight linc
of Lehigh Avenue scemed the best choice for a northern

boundary and was sclccted in spite of the fact that con-

ditions in many of the blocks immediately beyond it were

not apparcntly any better than thosc just to the south.
Patterns of public transportation may, in some
cities, constitute a factor contributory to the identi-
fication of the limits of povertv arcas; but this is not
true for Philadelphia, wherc such an area as the "North |
City" is well scrved by both north-south and cast-west

surface 1 subway lines which prevent its isolation

1., .
The problem of conflicting agency districts is discussed at
length in the second patrt of this report.
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from the rest of the city. Morcover, while arcas of
comnercial and industrial activity arc found in many
parts of the "North City," only on the south are they
a factor in determining its boundaries.l Actually,
the non-residential segments of the "North City,"
along with such factors as school and shopping cen-
ter locations, contribute less to the establishment
of limits to the poverty arca as a whole than they

do to the identification of the several communities

that exist within it.

"MODEIL CITIES" AND OTHER POVERTY SUB-AREAS

Since it appears almost certain that the locus of
poverty in North Philadelphia extends throughout the
"North City" as here defincd, the term poverty sub-area
seems an appropriate designation for the smaller geo-
graphic scctors cstablished within it to meet the nceds

of different programs. Recognition of the existence

1 As has been explained, the poverty area is partially
limited on the south by a narrow band of conmercial
and industrial activities which scts it off from the
downtown business district,
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of such arcas is cessential in the development ol 4
multiple purposce urbaen information sysiom, if datla
arc to be provided comumensurate with the nceds of pro-
gram pliaming end management.  The problem of defin-
ing suli-arcss wppropriate for a statistical systen
is, however, vastly complicated by the alwcady men-
tioned fact that the boundurics of agency administra-
tive districts rarcly coincide. And, in the hicr-
archy of size, they range from najor sub-arcass such
as those illustrated for the "dodel Cities" and the
Concentrated Enployment Program in Figuwre 5 to such
lesser ones containing a relatively few blocks as the

"feeder arcas"™ of the public clenentary schools.

The "Model Cities' Arca

The history of the successive contractions of the
arca boundaries proposcd for Philadelphia‘'s “Model
Cities" program illustrates well the facts that politi-
cal consideraticns and the linitations of program budg-
¢ts may be more important for arca-definition than
statistical criterie reflecting cconomic and social
conditions. As may be observced by inspection of the

map in Figure §, the "Medel Citices'" arca lies cntirely
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within tiic “North City.” 1ts boundaries coincide with
those of the larger poverty arca only for a few blocks
along I'ront Strect; e¢nd, in genceral, ccnsus tract lines
have not been followed. Yect considering the size and
duration ol the proposcd "Model Cities'" programs and
the information requirements for their developnent

and administration, this very large scgment of the
"North City" is a critical one for the provision of

data.l

The Concentrated Employment Program Arca

The smaller shaded arca in Figure 5, lying partly
. within the '"Model Cities" area and partlr to the south
of if_and, agaiﬁ, existing entirely wiihin the ”Nofth
City," has been designated on the hasis of 19060 Census

data as the principal locus of Phi]adclphia‘s "hard-core"

1 The northern and eastein boundarics of the 'Model
Cities" area werc largely matters of arbitrary choice;
but the southern boundary along Spring Garden Street
follows a line between predominantly rcsidential and
predominantly industrial and commercial arcas. The
"North City'" areas excluded on the west contain scc-

- tions of Fairmount Park, residential areas of mixed
whites and non-whites and one residential area in the
southwest corner which contains high-rise luxury
apartiient buildings.

POOR GRIGINAL COPY . 4¢ >
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unciaployced and, therefore, as the arca whosce residents
may be cligible for the scrvices furnished by the city's
nultiple-agency Concentrated imployment Progran.

-Tﬁc Concentrated Employment Program arca was also
the onc chosen for the special sample survey of man-
power characteristics conducted by the Department of
Labor in November of 1966.1 The survey showed, indced,
that the areca's residents had scerious cconomic prob-
lems. But it also showed the inadequacics of the
1960 Census's indicators of poverty for current use,
since the cighteen census tracts sclected as the
city's worst contiguous sct on the basis of 19060 data
included scveral whose centire populations had moved
elsewhere as the result of urban renewal. There is
no doubt, however, as to the poverty of most of the
people still living in the area. But it has not been
possible to convince those who live in the tracts im-
mediately adjacent to the program arca that they are

any less deserving of federal assistance than their

1 pata from the survey appear in U. S. Department of lLa-
bor, Sub-Employment in the Slums of Phl]ddcllhla Wash-

ington: U. §. Department of Laber, 13567. Discussion
of tne Concentrated Employment Program may be {found
in U. S. Department of Labor, Manpower Report of tie

President, 1968, Washington: Government Vrinting Of-

fice, 968 pp. 195-196.
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héighbots who reside within it. It seems likely that
similar problems will alco arise in connection with .

programs funded under "Model Citics" legislation,l

' Neighborhoods in the Poverty Areca

As urban manpowef and other programs continue to
evolve in form, poverty arcas of the size of the 'North
City" will probably be subdivided into more managéable
districts cofresponding to neighborhoods whose residents
share common interests in frzilities (such as schools
and_shoppiné centeré), activities and problems. -Such
areé;f however, will not be easy to define in‘ﬁhé "Noy th
City" becéuée of the State‘of(néighborhood flux pro:
duced in the last few years by urban renewal and by '
other forces contribﬁting to population mobility and
economic and écqial‘chgnge} Yet there ié'ﬁﬁch‘évidencc
--even within the bast'yeaf—ibf the development Qf'ébm-

munity organizations, leadership and activities in

1 The November, 1966, survey estimated the population of
the Concentrated Employment Program area at 100,000
persons. Estimates of the '"Model Cities" area popula-
tion are somewhat in excess of 200,000. "And the most
conservative estimate of the number of persons resid-

~ing in the "North City'" as here defined would exceed
300,000.
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several of the "North City's" scctions. 1In the event
that community organization is followed by increased
community control of government scrviccs'programs, the
implications for the redrawing of agency administrative
districts--and, therefore, for the definition of appo-

site statistical arcas--wouid be obvious.

THE PROSPECTS FOR FLEXIBILITY IN AREA DEFINITIONS

Philadelphia is among the several major cities
whos¢ public agencies_havc been experimenting with
the coding of street names‘and addresslnumbers to
designate the gecographic locations of addresses with-
in blocks and census tracts.l The significance of
this development of address coding guides, as they
are called, becomes apparent when one observes that
with the use of such codes it has been possible in

a computerized operation to translate data from

; See tiae discussions in the second part of this report,

pp. 28-30 and 125-126. It should be noted also that postal
zip code numbers constitute a crude form of address cod-
ing. However, neither the "North City" nor its '"Model
Cities'" nor its Concentrated Fmployment Program arcas may
“be defined in tevms of zip code districts.
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schiool records on the nearly SG0,000'individuul stu-
dents in Philadelphia's public school system into tabu-
lations of totals by ycar of age, scx and race accord-
ing tc arcas of residen:e. The computer data processing
routines herce used would presumably work just as well
for any individual 1istings of data with adequate iden-
tification of residential address; and tabulations

would thereby be possiblé for any geographic area whosec
address listings could be identificd from the address

coding guide.l

STANDARD INTRA-URBAN STATISTICAL ARLEAS

The fcasibiiity of tabulating data on the basis of
individual addrcsses does not obviate the neced for def-
“inition of standard intra-urban statistical arcas, how-
ever, Even if a statistical agency such as the Bureau
of the Census is willing to make special area tabula-
tions available for the cost of processing the data, it

v

ol

—— - — ——

! The U. S. Burcau of the Census is planning large-scale
use of address codiiig for data from the 1970 Census
of Population and Housing. Tt appecars likely that
swmaries of 1970 Census data could be compiled for
any desired "North City" subdivision.
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scems an unjustifiablc cxpense for cach agency to pro-
curc its particular data nceds for its own unique groups
of jurisdictional districts. There are simply too many
such districts in existence; and therc are no strong
arguments that can be brought to becar against a gradual
reconciliation of most of their bounduar: s so as to pro-
vide some suitable set of common geograj 1ic units.

The issuc of arca rcconciliation becomes the more
important when a multi-purposc information system is
considered. If Currcﬁt agency data were to be used
as a basis for estimates of arca population character-
istics (as uncmployment claims data arc now, indeed,
used in the construction of estimates of total unem-
ployment), the costs alone of producing such estimates
would dictate makinﬁ them available only for a rela-
tively limited group of arcas. Similar arguments would

restrict any other forms of statistical product from

‘the systen.

It scems most reasonable that the city of Phila-
delphia should be subdivided for statistical and many
other administrative purposes into perhaps ten major
geographic units--possibly along the lines of the
present health districts, for which annual tabulations

of vital statistics and estimates of population are
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alrcady rcgularly made. These arcas, in turn, should

be divided as necessary into smaller ones for the ad-
ministration of the full range of govermacent services,
such as schools, law enforceuent, manpower and wvelfarce
services, c¢ity planning and the many others, With
respect to the mechanics of estublishing the appropriate
intra-urban statistical arcas, the neczd is obvious for

a local organization whose responsibilities and activi-
ties in the determination of definitional criteria and
boundaries would be commensurate with those of fhe
federal Committee on Standard Metropolitan Statistical
Arecas. Equally obvious should be the fact that the
reconciliation of agency jurisdictional arcas with the
statistical ones thus defined would not be an ecasy task,
but one absolutcly essential for the development of
appropriate managerial statistics and for the realiza-
tion of thcir potential contributions to more effe;tive

program management.
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CHAPTLR 3
DATA_ REQUIREMENTS FOR PROGRAM PLANNING AND MANAGEMENT

Perhaps the most remarkable aspcct of the current
demands for manpower information is the fact that cvery-
where in the nation almost all programs for the alle-
viation of urban problems arc calling urgently for the
samc kinds of data--data necessary in analyscs concernca,
not simply with manpower activities themseclves, but with
many others os well, ranging from the design of urban
transportation systems to the projection of needs for
educational facilitics.

That the need for manpower information should be
so ubiquitous and that the data should have so meny dif-
ferent uses is explained by the varicty of categories
of information provided in such data. For example, cm-
ployment totals shown by occupation or industry of em-
ployment and by placc of work reflect levels, kinds and

locations of cconowic activity as well as magnitudes of




cmployment. The same data, if totalled by arcas ol resi-
dence of the employcd rather than by their place of work,
arc indicators of the utilization of thesc arcas' labor
supply and of potential employment problems (e.g., the
1960 Census showed propoitions of the total cmployed who
were classified as unskilled laborers two' to three times
as high for many "North City' census tracts as for thc
metropolitan arca as a whole, and this at a time when the
arca demand for unskilled labor was declining). Thesec
data on cmployment additionally reflect the incoume-carn-
ing potential of the population and, in the absence of
current data on incomes, have uscs extending cven to the
marketing rescarch of private firms in investigations of
the local demand for their products and services.

Still other totals may represent the various charac-
teristics of individuals not cmployed but potentially
employable or’of those working less than full-time vho
wish full-time work. Stich totals can provide indicators
of the extent of the underutilizatior of a given arca's
labor supply.

All such data on area manpowery its s%ills, levels
of education, training and experience, its abilities and
disabilities, along with data on the nature and location

of available jobs, constituic iiic "raw matcrials" essential
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to the improved understanding both of the manpower as-
pects of the urban economic and social environment in
gencral and of particular arcas' specific problems and
potentials--an understanding prerequisite to more cf -
fective management of manpower programs and to many

other forms of public and private enterprisc as well,

THYE FUNCTIONS OIF TNI'ORMATION
IN MANPOWER PROGRAM MANAGEMENT

Valid information is an essential ingredient of
every decision at every stage in the development and

implementation of any program: in the initial formula-

‘tions of policy and detcrminations of goals and objec-

’
tives; during the process of program design and the

concomitant activities of planning, budgeting and al-

"location of funds, personncl and other resources; in

the day-to-day administration of program operatious;
in review, analysis and evaluation of operational
achicvements and fadlures; and in the continuing re-
visions of objectives, programs and budgets that arec
the necessary conscquence of evaluations and of chang-

ing exterual clrvcumstances, Within this management
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process, the needs {for data arc, perhaps, most critical
in the phases of resource allocation and of evaluation
of program results vis-a-vis goals and objectives--
phascs in which answers are required to such questions
as: What scrvices are necessary? In what magnitudes?
With wvhat priorities? What have been the results of
the services offered? Have fhcir benefits justified
their costs? Could. these benefits have been obtained
more economically?

In some instances the very existence of a program
may rest upon the previous existence ol data. As an
illustration: it was in Jarge part the statistical evi-
dence of grecat disparities between white and nonwhite
uncnployment rates and income levels that convinced
the public and the Congress of the absolute necessity
for the crecation of government-supported manpower and
other urban programs., The enabling Jegislation for
such programs (or the government directives which im-
plement it) may, in turn, sel explicit requircments
for the submission of plans and, later, of progranm
cvaluations as conditions for grante of funds to local
agencies. That such plans and evaluations presuppose
the cxistence and availability of statistical informa-

tion is well illustrated by the teat of a Department of
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llousing and Urban Doevelopment dircctive on '"Model Cities"
planuing requircments from vhich the following cxcerpts

arc quoted:

Cities should examine the educational, health,
employnment, income, housing, cnvirommental,
and othcr problems of the residents of the’
Model Neighborhood, should consider in what
ways these problems ore influenced or causcd

by the actions and attitudes of residents of
the wider community and should develop an ef -
fective program to deal with thesce factors...

The description of problems should include
quantitative assessments or measures of their
scverity. Measures should be sclected which
will facilitate the design of projects and
activitics designed to deal with the problenm
and which can be used to establish quantified
long-range goals and five yecar and annual ob-
jectives against which progran progress and
impact can be mecasured. ..

While the city's overall program goals should
be broadly stated, they should also be broken
down, as much as possible, into ncasuradle
components, which rclate dirvectly to the city's
problem analysis and problein measurcment. An
employnent goal, for example, might be defined
not only in terms of overall employment Jcvels
but shovld also dcal with problens of persons
with part-tine or casual crmployment who are
willing and able to work full time, and of
persons who arc not counted in usual uncmploy-
ment statistics because they are disconraged
from entering the employment market. ..

Continuing analysis of the relative costs and
benefits of various alternative solutions to
problems should be carriced on. Althcugh cost-
benefit analysis in some functional arcas rep-
rcscnts a precise technical methodology, pre-
cise costs and benelits cannot be deternined
in all program spheres, particularly during
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the early program phases. Therefore, rigor-
ous cost-benefit analysis is not expected
where appropriate data cannot be obtained
or where the nature of the problem defies
measurement. However, procedures should be
developed for evaluating program daecisions
in a systematic manner even where costs and
benefits cannot be translated intg dollars
or other quantitative measures...

Such demands for detailed information concerning
a cit?‘s population and its problems must be nothing

less than appalling to a plamnner whosé(principal, if

not only, data source for many of the requirements is

. necessarily the 1960 Census. The abscence of the data

can hardly support eny argument that they are irrele-
vant to planning and management. Rathe}, it is evident
that program decisions are now being méde largely on
the basis of intuitive judguents which may, indeed, be
entirely valid, but Qhose validity vremains seriously

suspect in the absence of supporting evidence.

———

1y, s. Department of Housing and Urban Development, Model
Cit;es Adninistration, CDA Letter No. 1, October 30,
1967,
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CATEGORILS 0OF DATA REQUIREMENTS

The information requirements for manpower prograns
may, in general, be classified into two basic catcgories:
population and job data reflecting the cconomic, social
gnd physical aspects of manpower development and utili-
zation; and program data concerned with persons scrved,
the naturce of the services rendered, their costs and
thcir benefits insofar as these last arc mcasurable.

Both categories arc vital to program planning and manage-
mont, and both present major problems of data specifica-
tion, measuvement, compilation and analysis whosc dimen-
sions and solutions have, thus far, been barely consider-
cd at the local level,

It is not difficult to present a list of specific
desirable items of data. In fact, for the category of
population and jobh data, well tested wodels exist in the
form of the items produced moathly by the Current Popula-
tion Survey for the nation as a whole (and recently for
aggregates of miban poverty arcas and a few large cities)
and decennially by the Censuses of Population for smaller
arcas, The beginnings of such a 1list may Le scen in
Table I, where just a few of ths types of data rcgularly

available from the Survey have been indicated,
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TABL) 1

ILLUSTRATIVE TYPES OFF MONTHLY DATA
FURNISNHED BY THE CURRENT POPULATION SURVEY*®

o - e 4 o —
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Labor force totals by age grvoup and scx for whites and
nonvhites

Unemployecd persons by age group, marital status, and
sex for whites end nonwhites

Uncmployed persons by occupation of last job and sex

Unemployed persons by rcason of unemploymenc, age group,
sex, white and nonwhite

Unemployed persons by rcason of uncmployment, duration
of uncmployment, scx and age

Unemployed persons by duration of uncmployment, age
group, scx, marital status, white and nonwvhite

Unemploy2d persons by duration, occupation, and industry
of last job

Employed persons by major occupation group, sex, white
and nonwhite

Employcd persons by occupation group, age and sex

Employed persons with a job but not at work by reason,
pay status and sex

Persons at work by type of industry and hours of work
Persons at work part-time by rcason for working part-time

Persons at work by tull- or part-time status, age group,
sex, marital status, white and nonwhite

Persons at work by occupation, full- or part-time status
and sex

- - B

* Tables with thesce and other items of data may be found
in Bwpleynent and Larrings, a monthly publication of the

U. S, Bicpartment of Tabor, Bureau of Labor Statistics.
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Axca_Nconomic and Social Indicators

Statistics produced by the Current Population Sur-
vey (along with other familiar estinates such as Gross
National Product) have for ycars played a significant
role in cconomic planning and policy deccisions as indi-
cators of the current status of the economy. And rec-
cently there has been an increasing demand for the de-
velopment of similar statistical indicators of the per-
formance of society as a whole rather than just its
conponent of cconomic activity. Both types of indica-
ters would indeced be useful as quantifications of the
severity of problems in the poverty arcas. The valuc,
as well as the limitations, of such measurcs in the
identification of the gcographic boundaries of poverty
arcas has alrcady been discusscd. DBut these measurcs
obviously offer the additional possibilities of show-
ing the rclative scverity of conditions among arcas
and, over time, whether circumstances arc improving or
becoming worse.

At the wetropolitan arca level, estimates of en-
ployment and carnings in vavious industry categories
and of t>tal uwneaployment have long been provided by

the State Enployment Service and have lLieen generally
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usceful for the purposces here discussed.} Yet the statis-
tical methods for producing these large-arca estimates
have not proved adaptable to the much smaller poverty
arcas. And the special November, 1966, survey which
showed a North Philadelphia wnemployment rate nearly
three times that of ithe overall metropolitan arc. pro-
vided conclusive evidence of the aced for scparate
measurces for the poverty arca.‘

It would be naive to suggest the immediate develop-
ment of a lengthy list of poverty-arca indicators when
none currently exist for an arca such as the "North City."
Even a single, up-to-date cstimate of the number of un-

cmployed among the arca's 300,000 rcsidents would be

gratifying to the local manpower analysts. But it does

seem clear, from such planning requirements as those
specified in the Model Cities directive earlier cited,
that the time is now at hand for the beginning of a
poverty arca data systen.

The critical set of poverty area indicators of man-

power status must necessarily be concerned with the

1 See, for example, the monthly Philadelphia Arca Labor
Market letter, published by the Pennsylvania State Im-
ployment Service, containing both an analysis of en-
ployment conditions and tables of data for the cight-
county area.
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underutilization rather than vith the unemployment of
human resources.  The standard definition of uncmploy-
ment, with its classification criterion of the physical
act of looking for work, is far less valid as a meuasure
of manpowey problens in the urban slum# than it is for
regions of relative affluence. In an attompt to guan-
tify the naturce and cxtent of other aspects.of under-
utilization, the November, 1966, survey of urban unen-
ployment experimented with a concept of "sub-employment,"
which included not wnly those uncmployced in the sensc
that they were "actively looking for work and unable to
find it" but in addition those working only part-time
while seceking fuil-timc work, thosc hecads of houscholds
unde -~ 65 ycars of age who carn less thun $60 a week
working full-time, thosc individuals under 65 who arve
not hcads of houscholds and carn less than §56 per week
in full-time jobs, half of thce number otherwisc not
wvorking in the wale uge group between 20 and 64, and a
“"carcfully considered cestimate of the male 'undercount!
group" (i.c., thosc males whosa presence in the arvea

must have been misscd during the conduct of the survcy).l

it ——

1 u. S. Department of Labor, A . hui, cr Look at Uncmploy-
ment_in U. S, Cities and Siums, Wo.hington, . C., 1967.
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For the Philadelphia survey arca, the ratio of the total
“suh-cmployudd to the total labor forcc--the latter cm-
bracing the rcmaining ceployced persons as well as thesce
catcgorics--was a startling 34 pervcent! Whilce the accu-
racy of the survcy‘s results may not have been all that
was desirable, it left no doubts as to the nceds for de-
tailed mecasurcs of manpower underutilization.l

In addition to such measures of current status as
unemployment, consideration ought to be given to the fact
that the data reflect status as of a given point in time.
Actually, there appears to be a censislerable number of
persons listed by surveys as nonparticinants in the labor
force who have worked in the recent past or who intend to
look for work in the near future. Many of therr 1~7ivi-
duals would be included in a measurc such as 'su’ -¢mploy-
ment}" but separate measures of the changes in status
would be more desirable, since it is the total of persons
needing manpower services during a given period, and not
the total at any onc instant of ‘ime, that is the true

indicator of the demand for manpor ™ prograns.

-

} por additional discussion of the provlem of manpower
underutilization, sce: Harold Goldstcin, "On Aspects
of Underutilization of Human Resources,' Proccedings
of the Social Statistics Scction, 1967, Amcrican Sta-
tistical Associatioli, Washington, Amcrican Statistical

e — -

Association, 1968, pp. 115-121.
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Data_for Arca Munpower Analyscs

The critical importance of statistical indicators
in an urban information system is not diminished by the
fact that they arc, as their name suggests, only measures
of the nature and scverity of urban problems. They re-
main essential ingredients in, but not substitutes for,
analyscs which lcad to better understanding of urban
conditions and better implemcntation of manpower prograis,

No information systewm, however complex it may be, is
likely to satisfy all the demands {for data in labor mar-
ket rescarch. There scems no end to the questions that
can be asked or to the relationships between mavket fac-
tors that descerve exploration. But, as has been demon-
strated in the case ef the national data available from
the monthly Current Population Survey, the snformation
obtained for usc in constructing statisticatl indicators
may also have major value in manpower research. To cite
but onc instance of the dearth of informati. - on the
naturc of the urban labor market and its funct’oning,
almost nothing is knawn of the location of cmplovment
opportunitics for the "North City's" work force. Data
from the 1960 Census pernit identification of commuting-

to-work patterns only between the city of Philadelphia




and its surrvounding counties. And while the 1970 Ceasus
is scheduled to include a question on street address of
pluce of work, cross-tabulations of this information with
residence data will be possible only if funds are made
available for coding of both addresses. Until such data
can be produced, only speculation is-possiblc about the
difficulties faced by "Norih City" residents in obtaining
access to jobs clsewhere in the labor market area.

Such investigation, were it undertaken, might be
considered by somec as mere rescarvch f{or résearch's sake.
Yet rescarch of this kind is fundamental to the design
of adequatc programs fully reclevant to the manpower prob-

lems they are intended to relicve,

Data on Manpower Programs and Services
14

While past experience in labor market research has
revealed many kinds of nceded and currently unavailable
information on the populations and jobs in small areas,
no similar body of experience exists to suggest appro-
priatc data to be collected for the study of program
activities and scrvices. Many of the programs now in
operation in urban poverty areas are the resul. of the

unprecedented volume of human resource and manpower legis-
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lation of ihe 1-xt half-dozen ycars., The requircucnts
for sudaden innovation in mceting the critical nceds of
the residents of urban poverty arcas have produced a
meltiplicity of programs (often with considerable dupli-
cation of scrvices) offercd by agencics whosc legisla-
tive mandates, communication channcls and,finaﬁcinl
souvces vary widely. 1In the bewildering proliferation
of local activity, the crucial data most vrgently needed
are tnose which can afford better planning and coordiwa-
tion of services and which can thus begin to close the
breach between program objectives and their fulfillment,
The organizational structure within which planning
and coordination must taka place is only beginning to
become apparent in such multiple-agency activities as
the local planning committec of the Cooperative Arca
Manpower Planning System (CAMPS) and the "North City's"
Concentrated Employment Program. Lven within individual
agencies, there is evidence of much greater emphasis on
coordination and on better management of the competing
programs, as, for example, in the requirement for an
annual local "plan of action" by the public employment
service which must consider those services, resources anda
facilities available from other agencies as well as those

of its own local offices.
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Aruitoxt provided by Eic:

The solution to the information problems posed by the
nceds for coordination and for more effective management
of local manpower scrvice systems lics in the integration
of data on the characteristics of the populaticns and jobs

in the arcas scrved and on the kinds and quantitics of

needed services and available resources. Data on program

experience and performance arc obviously critical in this
connection. But the exact form in which all these data
must be rendered for use and the means for their integra-
tion with the standard types of population and job infor-
mation must be the subject of much scrious experimenta-
tion and iwmprovisation. There arc, unfortunately, no
testcd prototypes for the necessary statistical systein,

It is clcar that the traditional agency data acquired
for purposes of financial accounting and reporting of vol-
ume of individual types of transactions (e.g., numbers of
placements) are inadequatc for the prescat purposes. It
appears particularly neccessary that the agencies' basic
operating records be redesigned to yicld more infermation
than simply workloads and staff performance: information
on the characteristics of the persons sexrved, on the na-
ture of their manpower problems, and on the extent to
which the availablc services can provide for the resolu-

tion of these problems.
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As a preliminary cffort in the development of suit-
able program data, the characteristics of persons receiv-
ing welfare payments, uncmployment compensation or other
types of scrvices involving substantial numbers of indi-
viduals could be made available by arcas of residence.
This could be accomplished with reclative case and would
provide uscful indicators of poverty problems, especially
if data cculd also be obtained on the extent to which
items such as insured unemployment understate the total
numnber of unemployed. The data on the various types of
services are nccessarily as diverse as the scrvices them-
selves and the resources that provide them. Where such
data now cxist, they vary in nature according to indivi-
dual agencies' requirements for accounting, budgeting
and reporting. To the extent that joint planning and
coordinated offerings of services becoine mandatory in
Model Citics and other similar multiplc-agency programs,'
such data will at lecast recquire consistent definitions and

uniform procedures for statistical standardization.

Data for Program Evaluation

Neither the statistical indicators thus far discusscd

nor such program dat: as numkers of counseling interviews

ERIC

Aruitoxt provided by Eic:
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or job placemcnts can make any substantial contribution
to the cvaluation of manpower programs. In the casc of
the indicators, a particular measurc (such as, for exam-
ple, uncmployment) may rise or fall quite independently
of progran efforts; and, from cbserving changes in the
values of a particular measurc, there is no way to be
sure of the factors responsible for the changes, lct
alone of the magnitudes of the contribution to them of
the individual factors.

Program data on services and on the persons served
suffgr from the defect that they pertain only to the
period of the clients' involvements with the agency,
whereas the benefits from the services received méy not
be observable until long aftecrward. Here, too, there
are problems of multiple causation; for not only may an
individual receive help from more than one agency, but
factors other than the services he reccives may contrib-
ute to any improvement in status he subsequently achieves.

Finally, the methodology of cost-benefit analysis,
and of program evaluation in general, is by no means
developed to a state that permits specification of any
one set of data to be routinely collected as a basis for
local evaluations of programs. Instead, ih'the short

run at least, the nced appecars to be for pilot studies’
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of the alternative approaches to the cvaluation procéss.
Several types of ¢ ta ére, however, vitally nccessary for
such pilot studies. There must be some means of determin-
ing'the degrece to which any sample of persons whose expe-
rience is to be studied represents that larger group about
which inferences are to be drawn, The implications are
for bLetter measures of the characteristics of the total
populations served. There must bc procedures for identi-
fying the various programs in which an individual may par-
ticipate and their respective services to him--a require-
ment which calls for the pooling of data from separatec
programs and agencies. And there must be a means to trace
through time the activities of persons in the pilot group
as they change their residences and jobs. This last is,
in practice, the most difficult problem of all, Its solu-
tion--if there is one--may depend on work experience infor-
mation from a nationally centralized data resourcz, such

as that of the Social Security Administration.

Data for Long Range Planning

The present sense of crisis that is so often expresscd
in discussions of urban manpower problems--in this instance,

of the need for urban manpower data--is the result of the
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fact that manpower problems und the data requirements
on which their solutions might depend have been neglect-
ed for so long. Of course, there was no intention for
the jovernment to become so heavily involved in thesc
problems at the time that many of the existing programs
werc organized (e.g., the public employment service);
and such government involvement in itself is as receat
as the new crisis. Both have come about partly because
no one in the past saw it as necessary to speculate as
to what the problems might be or as tc how serions they
might become. No one was fully aware, for example, of
fhé extent of the migration from the rural to the urban
arcas; and it orcturred tc very few that the migrants
were completely unsuited for entry into the urban la-
bor market. In the absence ¢f data, no one even guessed
the multiplicity, complexity and magnitude of the prob-
lems that were developing. Now that the nation is con-
fronted with these problems in their critical states,

- government programs have had to be instituted to deal
with their solutions; and more may becomc necessary,
especially in order to create a means for that percep-
tion which can forecast with reasonable accuracy the
problems that may develop in the future. Until now,

in the absence of knowledge of how conditions could or
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would change, decisions have unconsciously been made on the
basis of the invalid assumption that they had not, and
would not, change.

It is clear that statistical means must bc made avail-
able for the recognition and anticipation of emerging prob-
lem situations relative to urban manpower. Planning today
is necessary, for exanple, for programs in vocational e¢duca-
tion that will provide, to the oxtent possible, the skills
that will be neccessary tomorrow. Labor surplus problem:
that may arisc, perhaps, és the needs for unskilled labor
further diminish must be anticipated. The industrial struc

..ture that a given area is going to have in the future must
be predictable, as well as the kinds of demand for labor
that that changing structure is going to produce. Foremost
among the particular data requirements for making such fore-
casts are consistent measurements of the characteristics of
an area's population and industfy at sufficiently regular
and frequent intervals (perhaps annually) as to permit the

‘“~-gradua1 cevelopment of a statistical picture of continually

_evolving urban manpower trends.l

~ 1 Discussion of the specific data rejuirements of particu-
_ lar forecasting methods seems inappropriate at this point,
----= - since none of them-have been sufficiently tested to jus-
tify the superiority of any .onc approach. Such testing
must awajt the provision of substantial quantities of data
over lengthy periods of time.
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A H1GH-PRIORITY SET O MULTI-PURPOSE DATA

Essintial for che development of an urban manpower
information systemm basced on the pooling of data from such
diverse sources as -censuses, surveys and agency adminis-
tratiﬁe records is the agreement among the statistics-
producing agencies on the nature of the items to be col-
lected, the frequency and timing of their collection, the
definitions to be used in measurement and‘classification
of the data, and the gencral standardization of statis-
tical technology. While the many elements on which such
agreement must be reached are far too complex for detailed
discussion here, the investigations of this research pro-
ject into the types of data which these agencies collect
showed a surprising uniformity among théir requirements
for information on the individuals they serve. It seemed
desirable to consolidate a list of items most frequently
requested. The resulting list appears in Table II. Its
items, were they to become available on a current and con- .
sistenc basis for a substantial part of any poverty-areca
population, would constitute a statistical achievenen.

of major proportions.



64

TABLE 11
LIST OF HIGH-PRIORITY DATA ON 1INDIVIDUAL PERSONS®

Data for Individual and Family Identification and Areca
Classification:

1. Full name :

2. Address (arca code will suffice if records
can be uniformly coded)

3. Social Sccurity number (in the abscnce of
which, name, address and birth date may be
substituted in the matching of different
records on the same individual)

4, Name of head of househpld (or alternative
characteristic to permit aggregation of
houschold data)

 Social Characteristics:

. Birth date (month, year)

Sex

. Race (to include Spanish-speaking origin)

. Highest year of school completed

. Place of birth

10. Year of move to metropolitan area of cur-
rent residence A

11. Marital status _

12, Health or disability status

a. Temporary or permanent disability

b. Potentiality for employment

-Employment Status:

13. Employed

a. 35 or more hours per week (full time)

b. Under 35 hours per week (part time)
(1) Voluntary ‘
(2) Involuntary

c. Name of firm or employer

d. Address of firm or employer

e. Similar data if more than one regu-

lar job
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TABLE 11

LIST OF JIGH-PRIORITY DATA ON INDIVIDUAL PERSONS
; (CONTINUED) -

14, Unemployed (looking for work)
- a. Duration of unemployment
b. Name of previous enployer (if any)
c. Address of previous employer (if any)
d. Reason for unemployment
(1) Lost last job
(2) Left last job
(3) Never worked before
(4) Reentered labor force
15. Not in labor force, by reason
a. In school
b. Under school age
c. I11 or disabled
d. Keeping house
e. Retired
f. No jobs available
g. Other
16. Occupation (job title or occupational code)
a, Primary occupation
b. Current occupation, if different from
above
c. Occupation five years ago

Income:

17. Estimated persounal income¢ last year
18. Estimated family (or housenold) income last year
19. Status as primary or secondary wage earner in
family '
20. Sources of income
a. Employment
b. Welfare
c. Disability allowance
d. Retirement pension
- e. Unemployment compensation
f. Other

* The othors jg@l on this list are those most frequently réquested
by the agencies whose records are the subject of the second part
of this report. S
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CHAPTER 4
THE AVAILABLE DATA:

THEIR NATURE AND LIMITATIONS

There are three primary sources for the data cur-
rently available to the investigator of urban manpower
pr&blems. The first is the family or househbld itself,
.which provides information decennially.for the censuses
of population (and sometimes oftener for special sur-
veys) and which is thé origin of most small-area statis-
tics by residence. The second is the employer who con-
tributes employment data by place of work (usually as
-revealedlin payroll records) to the censuses of industry
and other periodic surveys; ‘The third is the body of
administrative records and reports of government activ-
~ities which offers stétistics,either by clients' ﬁlaces
of,work.dr areas of ;eéidence. |

‘Naturally, data from each source present particulaf

~advantages and disadvantages. For example, only those



data that are derived from a canvass of houschelds, ci-
ther in a conplete census or in a properly designed
sample survey, provide coverage of the entire popula-
tion, including domestic help, the sclf»employcu, per-
sons not in the labor force but available for work un-
der special circumstances, and all such categories of
individuals who cannot be included in employer reports.
In addition, only data derived from houscholds regular-
ly c¢ffer detail on subjects such as education, race,
marital status and other characteristics not ordinarily
available from payroll records, the information from
which is essentially on jobs rather than on persons.
This principal defect of payroll records as a source

Qf pqpulatiqn data alsq causes the multiple jobholder
te be counted more than once.

On the other hand, personal reccollection of hours
worked, wage and salary information and the like cannot
form the basis of data as rcliable as those gathercd
from payroll records. Both payroll data and statistics
from goverament agencies' administrative records offer
the considerable advantages of low costs and frequency
of provision, since they necd only be tabulated from
information alrcady contained in existing records. lHow-

ever, in order that data from thesc sources may be generally

ERIC ,

Aruitoxt provided by Eic:
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uscful in a poverty arca information system, two basic
conditions nust be met. First, the information on spc-
cific individuals must be susceptible to classification
by area of residence. Second, there must be a mcans of
identifying the representativeness of such data--the ex-
tent, that is, to which the data reflect the characteris-
tics of the area population as a whole. It scems unlike-
ly that the area classification problem can be resolved
for payroll data without placing an intolerable burden
upon employers already chafing at the quantity of paper
work required by government. For this reason, the prin-
cipal potential sources of the required additional man-
power data arc limited to houschold surveys and to the

records and reports of major government agencies.

-CRITERIA FCR THY EVALUATION OF
URBAN DATA AND DATA SOURCES

Any assessment of the adequacy of population sta-
tistics must be based upon idecal criteria which may never,
perhaps, be fully achicved and which, at times, might cven
be inimical to the uses of thc data and to the overall

'goaJs of the data systcem. ldeal detail, for cxample,
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Aruitoxt provided by Eic:
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conflicts with requirements for ideal data currency; for,
the more the detailed information sought, the longer the
time required to tubulate and publish it and the greater
the certainty that many (if not all) ol the items request-
cd will be obsolcte when they arce, at last, available.
Furthermore, idcal accuracy in mecasuring concepts as cou-
plex as cuployment or unemploynent is to be-approached
only at the increasing expense of fine arca and classifi-
cation detail; since, as estimates grow.sméllcr in nmagni-
tude, rclative error usually grcws larger. Finally,

idcal comparability of data over time is entircly anti-
thotical to the occasionally nccessary changes in statis-
tical concepts and rrocodurcs.l No cvaluation of data,
therefore, can simply question in isolation such qualities
as detail, tinmecliness, accuracy or consistency. Rather it
nust investigate the adequacy of the compromisce that has
been achicved in a particular sct of data between thesc
conpeting and somewhat inconsistent qualities, the degree

of idcality achieved wivh respect to cach criterjon without

1 Other constraints that apply to the development of idcal
ccononic cnd social data are thce political, institution-
al and technological feasibility of proposed improvements,
their desirability relative to costs, and the linrited
availability of statistical facilities and expericenced
pursonncl.
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detracting fromn the others. Only on the basis of criteria
so deternined can valid judgnents be rcached on the extent
to which date satisfy the regquirements of their varying
uses in analysis and decision making.

The criter.a for the cvaluation of population statis-
tics would apply cqually well to almoest any type of data
for any geographic arca, large or small. But they will
not nccessarily permit any immediate, definitive judgment
as Lo the relative merits of alternative sources of the

\ .
currently needed and unavailable poverty-arca data. The
rcason is simply vhat mnost of the cxisting knowledge re-
garding the potential of the different sources for pro-
ducing data of suitable comprchensiveness and detail, cur-
rency and frequency of provision, accuracy and reliability
is based ) expericence gained {rom vorking with the niddle
class ) wity of the nation's population, and not on ex-
perience in the urban stums. One is forced to question,
not just whether the available statistics and statistical
precedents are adequate in their historical context, but
also whether they are relevant to the circunstances eon-
countered in an cavironnent so radically different from
that for which the statistical techniques were designed.

It is, indeed, an unhappy fact of the present statis-

tical situation that unost of the procedurces created to
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clicit population data cmploy basic concepts and necus-
urcrient approaches nore suitable for the middle-class
residents of suburbs than for the racia) winority
groups of the cities. Census procedures, for cxample,
in equating the houschold with the family and in assum-
ing that one person is naturally the head of the housc-
hold, must necessarily ignore the multiple-fanily or
mixed groups that often comaunally share a houschold

in a city. This is just onc of many in;tances in which
the nminority grouﬁs in the population have been slight-
ed in the past in order to obtain optimal data on the
majority. At prescent, however, it is preciscly thesc
slighted minority groups which have beqn given highest
priority for manpower service programs: the hard-core
uncaployed aund those handicapped by their lack of edu-
cation and skills. It is {for them that the data arc
absolutely critical in order that the planning and
management of thosc programs may be viable.

Traditional definitions and concepts (as carlier
noted in observing the disparity between the rate of
uncemployment and the rate of "sub-enployment' in the
“"North City") and traditional methods of data collcc-
tion and analysis are highly suspect when applied to

the minerity groups in urban poverty arcas. Not cven
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the face-to-face intcrvicﬁ, whether in a houschold sur-
vey or in a manpower agency office, can be considercd a
guarantee of accuracy for the information obtained. There
arc communications barriers to be overcome, as well as the
suspicion and hostility so unfortunately and understandably
characteristic of many slum residents. It is ecven likely
that the conventionally trained statistician, with his
ordcrly; logical and rational epproach to his discipline,
may be so insulated from the secemingly (to him) irrational
bechavior and disorderly activitics and conditions in the
urban labor markets.and poverty arcas as to fail to recog-
nize the effects of these circumstances on the data he
sceks to obtain. Whatever the casc, it is essential that
prejudices in favor of the customary modcs of statistical
operations be overcome if any full and equitable evalua-

tion is to be made of the alternatives for the devélopment

of the needed povcrtylarca data.

DATA FROM CENSUSES AND SURVEYS

Necither the nature nor the limitations of the massive
quantities of data produced by population censuses and sur-

veys can be fully appreciated without a carcful study of
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the data themselves and the procedures by which they
were obtained. The single published volume of 1960
census tract statistics for Philadelphia contains some-
thing of the order of half a million entries of totals
and percentages in its 457 pages of tables.l And the
quantity of detai's on population characteristics in
these tables is only a fraction of that published for
larger ércgs, such as the Philadelphia standard metro-
politan statistical arca as a whole or its component
counties.? Correct interprctations of the meaning of
the publislied figures depend on the ecxtent of one's
understanding of census methods, as, for instance, the
nature of the questions asked, the definitions of the

classification criteria, and the possibilities for

statistical errors.3

1 y. s. Bureau of the Census, U. S. Censuses of Popula-
tion and Housing: 1960, Census Tracts, Final Rcport
PHC(1)-110, hash1ngton. Government Printing Office, 1962.

Sec, for example, . S. Bureau of the Census, U. S.
Census of Population: 1960, Detailed Characteristics,
Pennsylvania, Final Report PC(1)-401), Washington:
Government Printing Office, 1962,

3 Bach census report contains an introductory section
on the nature and limitations of its data. 1960 Cecn-
sus procedures are more amply discussed in U. S. Bu-
rcau of the Census, 1960 _Censuses of Population_and
Housing: Frocedural ifistory, Washington: Government
Printing Office, 1966. .
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Whatever the limitations of the decennial popula-
tion ccensuscs, those of the data {rom special houschold
surveys have been generally the same. However, such
data arc rarcly available for individuai urban arcas.
Indeed, for Philadelphia's "North City,'" only onc sct
of published recsults exist for the peried since the

1960 Census.l

Problems of Obsolescence

The time references of 1960 Census data were depend-
ent upon the nature of the information to be recorded on
the individual questionnaires. Jor cxamplc, employment
status was determined for the week immediately preceding
the enumeration. There was a question on the total aum-
ber of weeks during 1959 in which a person worked; and
income was recorded for the cntirec ycar of 1959. Age was

axepresented by month and year of birth and was tabulated

—— .

1 These data, from the November, 1966, survey, conducted
in the Concentrated Employment Program arca in Phila:
delphia by the U, S. Department of Labor and the Penn-
sylvania Burecau of Enployment Sccurity, appear in: U. S.
Department of Labor, Sub-Employment in the Slums_of
Philadelphia, Washington: U. S. Department of Labor,
1967. The reclatively small sampice of houscholds inter-
viewed precluded estimates of detailed population char-
acteristics.,
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on the basis of completed ycars as of April 1, 1960; and
most other data were reported as of approximately the
same date. Obviously, some of the totals dcrived from
such information were almost immediatecly obsolete because
of such influences as scasonal changes in the factors af-
feccting cconomic activity. This fact does not lessen in
any way the importance of the data for purposes of his-
torical analysis. Their publication a year oxr morc af-
ter the time period they represented made them primarily
descriptions  of the past to bec comparcd among arcas as
indicators of reclative status then prevailing and to be
studied, togcther with 1950 Census dala and those forth-
cqming in 1970, in the hope of obscrving trends.

In the absence of current data, measurcment of the
extent of the obsolescence of the 1960 Census data is
impossible. Scasonal fluctuations may be observed in
the monthly cmployment and unemployment data provided
for the eight-county metropolitan arca by the chnsylva-
nia Burcau of Employment Security; but the patterns of
such fluctuations are not necessarily applicable to the
particular employment and unemployment totals of the
“"North City." Morcover, while there is no doubt that
urban renewal and other factors have produced major

changes in the arcas of residence of Philadelphia's
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population, onc can only speculate about tho impact of
these population shifts as they may be reflected in the
changing lcvels of income and other characteristics of

the "North City's" present residents,

Response Lrror_and _Sampling Variability

It is often and validly asscrted that United Statcs
government statistics arce among the bLest available to
any hation. Yet independent groups, such as the Gordon
Committec,1 have investigated the adequacy of government
statistical programs and have agreed that there arc also
significant dcficiencies and onmissions in the data pro-
vided by current information systems. Such criticism
becomes greatly magnified when attention is turned from
national aggregate totals to their small-arca components
in which error may become a serious problem, since there
‘is less opportunity for its elimination by "offsetting"

in the summation process,

I The Gordon Committece, as it was popularly called, was
officially known as the President's Committce to Ap-
praisc Employment and Uncmployment Statistics. Its
report, Mcasuring Employment and Uncmployment (lWash-
ington: Government Printing Office, 1962) should be
scquirod rcading for anyonc interested in manpower

ata.
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A principal category o! errors in census and survey
statistics ariscs from such sources as responsc and sam-
pling variation. Jrrors in the responses of individuals,
springing from such factors as misinterpretation of the
meaning of a question, should tend to offsct cach other
as the figures arc totalled if the questions arc proper-
ly designed and if‘therc is nothing of a procedural na-
turc to predisposc persons toward a particular error.
Response crror is, therefore, usually minimal in totals
for large arcas and for broad classifications of popula-
tion characteristics, Sampling crror (or the sampling
variability of estimates) displays a similar tendency.
This type of error, which ariscs because no sample is
ever a perfect representation of the population from
which it is taken, will, on the average, becomne smaller
rclative to the total being cstimated as the size of the
sample incrcases. It is sometimes forgotten that in the
1960 Census all of the cconomic and most of the social
data werc obtained from a sample of twenty-five percent

of the nation's houscholds.l

1 In the 1960 Census of Population, only five items of
data wecre asked of all persons in all parts of the
country. Thesc were: rclationship to head of house-
hold, age, scx, color or race, and marital status.




AU the census tract Jevel it is entively possible
that responsc and saupling cersors nay ronder cenparisons
of certain itewms of data meoningless.,  The dats in Teblc
111, for four adjoining tracts in the heart of the "Rorth
City," arc illustrations of the problemn. Lamdling and
response crrors nmay have becen pactdy the cavse of nuch of
the variation in the income, cducation and enployment sta-
tus data; and, indeed, in the cases of the male uncuploy-
nent totals and uncuployment rates, the diffcrences that
appear between census tracts could be entirely due to then. 1
It is ‘also truec t % if the male unemployncnt totals were
to be aggregated with the corresponding {ipures for the
remainder of the "North City's" census tracts, undcerstate-
ments of uncrploynent in sone tractis would cancel out
overstatements in others. Vhilte the final “North City"
uncmploynent total might still, however, contain some
error, the contribution to it from response and sampling
variability would probably be nininal.

ot ot

1 While these four tracts are probably among the city's
worst with respect to the cited statistical indicators,
the incautious use of such data for rankings of problim
scverity must be avoided. Procedures for cstinating the
impact of sampling crior on Ceasus estimates appear in
cach volume of Census statistics. Also sce U, 5. Burcau
of the Census, 1960 Censuses ol Population and llousing:
Procedural llistory, Washington: Governaent Trinting Of -
fice, 1966, pp. 113-114 and 127-128.
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TABLE 111

SELECTED CENSUS TRACT DATA
FROM THE 1960 CENSUS OF POPULATION,
PHILADELPHIA, PENNSYLVANTA®

CIENSUS TRACT

CLASSIFICATION

32C 32D 47A 478
Total
Population 11,541 16,833 8,733 4,264
Percent -
Nonwhite _ 97 99 96 99
Median
Family Income $3,611 $3,370 $3,190 $3,452
Median
School Years
Completed
Age 25 and Over 8.8 8.6 8.6 8.2
Male Civilian
Labor Force 2,724 3,542 2,159 1,038
Male Uncmployed 378 427 - 331 206
Male
Uncmployment Rate 13.9% 12.1% 15.3% 19.8%

* Source: U. S. Burcau of the Census, U. S. Censuses of Popula-
tion and Housing: 1960, Census_Tracts, Final Report PHC(1)-116,

Washington: Covernment Printing Office, 1962.
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The Nature and Lffccts of Undercomnting

Lrrors in census and survey statistics are frequent-
ly categorized into two types, depending on whether they
tend to average out or to remain constant as the individ-
ual observations are aggrogated.l In the former category
arc such sources of crror as the responsc and sampling
variation just discussed. In the latter arc possible
biascs of considerable significance, such as the problem
of undercounting arising from the fact that censuses and
surveys have a grecater tendency to miss persons in some
- groups of the population than in others and, hence, to
under-represcent their characteristics to varying degrees.

According to the estimates of the Burcau of the Cen-
sus, approximately threce percent of the population of

the United States was not counted in the 1960 Census . 2

1 The dichotomy is betwecen experimental crror and system-
atic error; i.c., between random error variation and
statistical bias. For a morc dctailed discussion sce:
U. S. Burcau of the Census, 1960 Censuses of Population
and llousing: Procedural llistory, Washington: Government
Printing Office, 1966.

~N

The methodology and results of the Census Burcau's prin-
cipal study of undercnumeration in the 1960 Census nmay

be found in Jacob S. Siepel and Melvin Zelnik, "An Lval-
uation of Coverage in the Census of Population by Tach-
niques of Demographiz Analysis and by Composite Mcthods,"
Proccedings of the Social Statistics Scction, 1966,
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This underycount would be of relatively little concern if
it applicd consistently to all groups of the population
in all avcas; but such wvas c¢learly not the casc. Unlox-
tunately, the net understatement for nonwhites was of the
order of ten percent ana, in the cases of some groups,
such as males aped 15 to 29, may have ranged as high as
twenty percent.,  These estimates of the proportion of the
population overlooked by the Census were determined prin-
cipally by analysis of independent data on births, deaths
and immigration and by such techniques as comparisons be-
tween the ratios of males to females in the various age
and race groupings of the Census data and the ratios that
would have been expected from the birth-decath-immigration
data,

The estimates of the undercount thus obtained apply

only to the nation as a whole and not to any onc sub-arca,

Amcrican Statistical Association, Washington: American
Statistical Association, 1966, pp. 71-85. This report
has been reprinted in David M. llcer, cditor, Social Sta-

tistics and thc City, Cambridge, Mass.: HHarvard Univer-
sity Press, 19068, pp. 132-173. The latter publication

contains a companion paper on the Census undercount by

Jacob S, Sicgel, "Coupletencss of Coverage of the Non-

white Population in the 1960 Census and Current Estimates,
and Some lwplications,”" (pp. 13-54), and othcer papers on
urban data problems which were presented at a conference
on June 22-23, 1967, in Washington, D. C., sponsored by

the Joint Center for Urban Studices of the Massachusetts

Institute of Teclhinology and NHarvard University.,




such as Philadelphia or its "North City." 11 is also Dbe-
1inved thet the undercount was worst in the large urboen
sJums because of their high incidence of poor end uncducat:
ed persons and the many deterrents that slum conditions im-
posc on the efiective conduct of a consus.l Were the uﬁdcr—
count ratios in the "North City" thc same as for the nation,
perhaps 25,000 persons from its population vould have becen
unrepresented in the 1960 Census totals. Considering the
conditions of the areca, thce figurc must actually be higher.
Once again, oﬁly spceculation is possible concerning the
effects of the undercount on such mecasures as unemployment
rates .2 Suppose that the 2,714 malrs aged 14 or over in
Philadelphiats Census Tract 47A were, because of the under-
count, only three quarters of the truc total. *{ all the
905 who would then have been missed by the Census were nci-
thar employed nor unemployed but simply not in the labor

force. the uncmployment rate would remain unchanged. But
?

1y . pritzker and N. E. Rothwell, "Procedural Difficulties in
Taking Past Censuses in Predowminantly Negro, Puerto Rican,
and Mexican Arcas," in D. M. Hcer (ed.), Social Statistics
and the City, Cambridge, Harvard University Press, 1968.

2 Analysis of possible cffects of the 1960 Census undercount
on national manpower estimates appears in D. F. Johnston
and J. R. Wotzel, "Effect of the Census Undercount on l.abor
Force Estimates,' Monthly Labor leview, March, 1969 (rc-

printed as U. S. Department of Lohor, Burcau of Labor Sta-
tistics, Speccial Labor Force Report No. 105).




if most of the 905 were actually cmployed, then the ratce
would be smaller than the 15.3 percent reported (scce Table
111); and if somc 400, say, of the group overlooked were

"'1‘ ©unemployced and another 400 cmployed, then the "true' uncn-

: "ploymcnt rate would be closc to 25 percent,

\ It should be obvious that this type of crror, though
varying somewhat from onc census tract tc another, would
not nccessarily be diminished, as, probably, would responsc
and sampling error, when the figures were aggregated for

the cntire poverty area.

DATA TFROM AGENCY SOURCES

Of the approximately 300,000 residents of thz "North
City," necarly 60,000 are currently attending Philadelphia's
public and parochial schools. About the same number are
receciving welfare assistance in various categorics ranging
from payments for dependent children to aid to the blind
and disabled. Thousands more of the arca's residents rc-
ceive unemployment compensation during the ycar, or employ-
ment counscling, or hcalth scervices. Still others have less
plecasant dealings with the city's law cnforcement agencics.

In cvery instance, thesc contacts between the agencics and
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the individuais they serve produce rcecords containing itenms
of information on personal characteristics--informution
which oftien corresponds to that obtained in censuscs end
surveys. If onc were to consolidate all the current infor-
mation in the many files, including such further souicos as
city wage tax records, voter registrations and operator's
licenscs, onc might have a rcasonably up-to-date cquivalent
of much.of_the information recorded in the 1960 Census, and
that, possibly, with‘a less serious pr&blem of undercount-
ing for some groups of the population.

The idea of such a compendium of agency data available
annually--or, pcrhaps,'CVCn more frequently--may appcar
to the cxperienced statistician as more a chimera than a
préctical statistical resource. Serious difficulty would
be involved in obtaining access to the data. There would
be problems of intcragency cooperation to resolve incon-
sistencies in measurement concepts, classifications and
other statistical procedures; and there would be addition;
al, equally serious ones of safeguarding the confidential-
ity of individual records so as to protect personal pri-
vacy and to comply with the agencies' own restrictions
on data release. But the technology for such data con-
solidation is at hand, as arc analytical procedurcs for

the construction and evaluation of estimates or arca popu-
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lation characteristics. In the absence of other econom-
ically feasible means for supplying the nceded statistics,
there seems no choice but to procced with the experimenta-
tion and innovation necessary for the solution of these
problems and for ithe eventual translation of the data

from agency records into usable area population and man-

;
power information,

The Nature of Agency Data

The nature of the data in government and private
agency records, their many limitations, and the problens
involved in translating them into useful statistics on

the "North City's" population have been the principal sub-

*jects of the second palfquf_ thi_s research,repoff. That:v

these agency files contain massiye amounts of manpower
information has been amply documented there. So also,
unfortunately, has been the fact that almost none of

these data are currently tabulated and available for ana-
lytical use. Evaluative studies of the accuracy of the
agencies' data and their suitability for use in the de-
velopment of comprehensive estimates of current population
characteristics were attempted as part of the resecarch;

but the absence of summary measures of the information
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contained in the individual records and the lack of. cor-
responding information independently derived for use in
determinations of the accuracy and representativencss of
such summary measures have prevented more than a cursory
‘appralsal of the adequacy of the data descrlbed

The data in Table IV are illustrative both of the
kinds of information secured by interviewers in the var-
ious agencies and of the disparities among forms in the
entries required. Still other items appear on some of
the forms listed in the table; and still more informa-
tion is collected in the many additional fo - s whicﬁ
these agencies complefe for other purposes.1 Although
these forms are designed primarily for operational rather
than statistical ﬁse, most of the data on them is easily
sqsceptible to aggregation and tabulation. That such
tabulatidns have rarely bcen made is far more the result.

of severely limited statistical resources in the local

agencies than of the deficiencies in the data themselves.

Illustratlons of thlrty-two of the pr1nc1pally relevant fonns
. appear in Part II of this report, along with discussions of

their content and of the procedures by which they are completed
- and malntalned . D



87

3AVBY

X X X X Xas

- - - - X ooetdylatg

X X X X X 23epYlITH

I3 quny

X X X X - A31Ind3§

T®T208

X X X X X mmonwv<

X X X X X QweN
2318(Q 9J2UBISTISSY uoriedsrtddy
L1tT1qBAoTduy 2TIqnd uotiedrrddy uoriedrTddy UOT SSTUWpY

8O2UBISTISSY X073 uotr3lesuadwo) 93TAISS 100Yydg
o2TIqnd uoriedrrddy usuloidwoup juswAordug 2TTqQNg wa3 ]

L

#SWI0d ADNADV GHLOITIS NI QINIVINOD SY

VIHdTIAVIIHd 30 NOILVINGOd IHLI 40

SOILSI¥ILOVIVHD TVIJDO0S ANV JIWONOOT FAILVILSATII

AT JT4dVL

.




88

"98 PU® $8.°6L ‘8p ‘L¥
‘41 -dd .ﬁomwn st F0 u.nmm PUODSS SYI UT PSIBIISOIIT Se swroy Ldualdy :92In0§

‘ : ; wuroyg

X X X D ¢ X o 3o

: . . d1e(Q

X - - X - Sututrexy

X - . - X - . - uoT3edNpyg

X - X . X : - AL1031STH

. dxoM

X - | X . X . - | uotaledndogQ

- . X - X .- sniels

, TeITXEeN
ele(d 9DUBISISSY - uotiedtiddy
L3t1TqeloTdug DTIYCTg uot3zed>rrddy  uworiedrTddy = UOTISSTWPY

9DOUBISTSSY I0¥ uotTlesuadwo) 92TAXSS Tooyss
STIqQNnd uwotaedT[ddy Jusulordwoun Juswlordmy 2TI4ng , w3y
(@IANTINOD)

SWJ0d AONIOV (ILOdTdS NI szH<Hzoo m<
VIHdTIAVIIHd 40 NOILVINdOd dHL 40
SOILSIYILIOVIVHD TVIOOS ANV DIWONOJHd HAILVILSATTI

e AL 279VL




89

Problems of Coverage and Consistency

Agency data, like thosc of censuses and surveys,
also present the problem of undercounting, since their
programs arc applicable only to parts of the cntire
population within a given arca. Generalizations con-
cerning the magnitude of the problem are impossible,
partly because of the unique character%stics of cach
agency's programs and pdfily because of the unavaila-
bility of any accurate basis for making statements
about- the extent of program coverage. It is probable,
for example, that data on the public and parochial
schpol children in the younger age groups where the
"dropping out" problem is at a minimum would provide

a completeness of coverage of these age groups even

" greater than could ever be achieved by a conventional

census. Similarly, it appecars likely that public as-
sistance data on the lowest income groups of the popu-
lation might be far superior in their completeness of
coverage than any to be obtained by conventional sur-
vey proccdures, especially when the difficulties are
considered in the conduct of surveys among the urban
poor. But such speculations are no substitutc for a

comparison and analysis, census tract by census tract,
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of the corresponding items of data acquired from the al-
ternative data sources at the same point in time. Indeed,
the ultimate in analysis of tlhie comparative adequacy of
census data and agency data can only be achicved through
such nmeans as the computer matching of the information

, from both sources--as has been done, for example, in a
few special studies by the Burcau of the Census in the
coursc of its own evaluation progranms.

However, incomplete population coverage is not neces-
sarily a bar to the usefulness of agency data, as is reg-
ularly demonstrated by the availability of the total nunm-
ber of the insured unemployed for the overall metropolitan
area. Such totals are valuable cconomic indicators in
their own right, since they reflect arca economic condi-
tions, even though they fail to include those not covered
By unemployment compensation. They would become even more
uscful if they were also available for the residents of
"arcas such as the "North City," along with data from other
sources which might convey some indication of the magni-
tude of the numbers of unemployed omitted from program
coverage,

- Anotaer disconcerting problem of coverage is the
occasional absence from agency records of criticaily

needed items of information, such as the item of race

ERIC
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which is barrced by statutce from appeering on many standard
forms. Only in the census tracts whosce population is pre-
dominantly nonvhitc would such an omission prescent no prob-
lem. In some instances, however, separate procedures for
racial identification of program participants arc nccessary
to meet special reporting requirements, as in the casc of
the public schools' annual racial survey.

Thé various problemns of coverage in agency data would
be considerably lesscned if it were to become possible to
match the records of scveral agencies and merge their data
--with, of course, appropriate safeguards for the confi-
dentiality of their information. Under such circumstances.
the relatively scant information obtained on large bopula-
tioﬁ groups, such as licensed drivers, rcgistered voters
or persons who pay the Philadclphia wage tax, might be of
great value, analytically, in asscssing the extent of the
population undcercoverage of the more detailed service
agcncy data.

1 " Errors and omissions in the data rccorded on agency
forms are as inevitable as thosc encountered in censuses
and surveys. The samec possibilities exist, however, for
offsetting of these errors in the aggregation process.
There is, in addition, cvidence that the agencies' pro-

vision of services may offer a quid pro quo for accurate
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answers during the ianterviewing process which is superior
to any that survey mcethods could gencerate. Morcover, in

the casc of some data, as in the public assistance and

unemployment compensation rccords, legal penalties exist
for erroncous statements, along with proccdures for inde-
pendent checking of the accuracy of individual responscs.

Mcrgers of information from scveral ageéncies would

! require the establishment of uniform inter-agency statis-

tical procedures, if consistency werc to be ensured in

compiling such totals as the numbers of persons in various

occupational »r other classifications. While uniformity
of statistical standards is another idcal; to be approach-
ed only gradually and imperfecctly, there is ample pre-
cedent at the federal government level that efforts in

this direction can be successful.

Problems of Tabulation and Statistical % -chnology

i~ It has been observed tﬁat nmost agency data may be
found only in scattered files and that they are not like-
ly to be tabulated or.otherwise'made accessible without
substantial augmentation of the agencies' resources for

statistical operations. Since names and addresscs are

generally available on the individual records, and since

ERIC
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the technological means exists for coding of address to
indicate city block and tract locatién, the tabulation

of these data by area of residence is perfectly feasible,
if not cconomically possible at present. A similar tech-
nological feasibility exists for the merger of information
on different records pertaining to the same individual or
family. However, the recognition that these operations
are possible is not meant to suggest that they can be ac-
complished without a great deal of experimentation to
provide the many detailed refinements of techniques which
will undoubtedly become necessary to solve the problems
of implementation on a large scale.

The problem of the varying time references of the
data in different records is onc example of the kind of
difficulty which must be resolved through procedural ex-
perimentation. The data orn agency records are recorded
in a continuing process and cannot, therefore, pertain
to a common time period, as is possible for census or
survey information. The data, once entered in the agency
files, remain static, while the individuals concerned
move to new addresses, change jobs, acquire or lose de-
pendents, or otherwise invalidate the information that
was correct when provided. Even aggregation of the data

from the most recently acquired records could result in
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the adding together of current and obsolescent entries.
One solution to the problem lies in empirical studies
of samples of such records to detemmine the average time
spans within which significant data obsolescence occurs
and establishment thereby of currency restrictions cn
items to be included in statistical tabulations. Such
procedures would, at the same time, establish a time
reference period for tne daca teing aggregated.

In evaluating the limitations of agency data such
as those here discussed and tihe many others appearing in
the agency-by-agency appraisals contained in the second
part of this report, it is necessary to avoid the ex-
treme reactions either of a completely pessimistic atti-
tude toward the many problems or of a naively optimistic
idea that meaningful data might immediately be produced
if only a computer could be made available. The valid
assessment appears to be that the data, as they now
exist, are worth the effort and expenditure of serious
experimental attempts to make them accessible and to
explore the alternative means for incorporating them into
a general multiple-source and multiple-purpose information

system.
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CHAPTER 5

ELEMENTS IN THE DEVE!OPMENT O
AN URBAN MANPOWER IﬂFORMATiON SYSTEM

In the current debates concerning data require-
ments and the means to satisfy them, there are many
who would put all their faith in the capacities of
computers to crcatc data banks for the storage of all
the figures now hidden in,;hc.files of government

agencies--figures which, once centralized and made

~accessible, would supposcdly solve the information

problem. Yet, if one considers the state of the ex- ..

isting data as herctofore described, hé will realize

_ that such data banks would be totally inadeguétc with-

out considerable further rescarch on the quality of

the data and on the means for ensuring their consis-
tency and suitability for use in the development of
comprehensive manpower information systems. He will

discover that the proposed data banks would, at present,
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constitutc “ittle morce than an clectronically maintain-

q
i

ed cquivalent to the existing statistical confusion, !

At the other extreme in the debates are those who

would find the solution to the information problem sin-
ply in the expansion of census and survey cfforts. Ther;
can, of course, be no quarrel with the desirability of
more frequent censuses of ﬁopulation and of counterparts
to the monthly Current Population Survey in the major
urban arcas; but, in the last fcw.years, therc has been
almost as much sentiment in Congress for curtailing as
for cxpanding census and survey activities. Moreover,
in view of the many di{ficulties in obtaining data of
defensible accuracy in poverty-area surveys, there could
be no guarantec of adcquate data cven if means were to be
found to finance additional population survey opcrations.
It should be made clear at once that no acknowledg-
ment of the serious limitations of censuses and samp}e» :

surveys of households in the urban poverty arcas can

diminish their necessity. 1Indeed, among statisticians

t

———

1 The naivete of much of the current thinking about data
banks is made clear in several recent proposals for a
national data ccnter. See, for example, Edgar S. Dumn,
Jr., Review of Proposal for a National Data Center,

U. S. Burcau of the budget, Office of Statistical Stand-
ards, Statistical Evaluation Report No. 6, Washington:
U. §. Burcau of the Budget, December, 1965, pp. 22-24.
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and other professionals concerned with snall-area data,

1
there is a significant conscensus in favor bLoth of mid-
|
decade and decennial censuses and of additional sample :

1]

survey cofforts as well. Naturally, these views arce life-
;

ly to be influenced by an understandable inclination tol
ward conventional mcthods and by a perfectly justifiable

fcar that expenditures on innovative and untested pro-

_grams might be used as excuses to curtail existing sta-
tistical activities of proven merit. Nevertheless, in-
novation is cleurly neccessary--along with the continua-

tion of current censuses and surveys--if the needs for

manpower information are to be satisfied.l

THE CONTRASTING ROLES OF
AGENCY ADMINISTRATIVE DATA AND CENSUS AND SURVEY DATA
: IN AN URBAN MANPOWER INFORMATION SYSTEM'

Y

Implicit in the concept of a system of statistical

information is the nction of integrating data from many

! What with the limitations of present census and survey
data, the alternative to innovative programs for Phila-
delphia's "North City," at lecast, is quite simnly no
adequate data at all. It should be observed, however,
that some heed has begun to be paid to this fact: in

POOR ORIGINAL COPY.BEST
AVAILABLE AT TIME FiLmeD
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sources (censusces, somple surveys ond agency administra-
tive records) so as to naxiwmize the uvsefulness of alter-
native types of available--or potentially available--
statistics by assigning to cach sourcé that spccialized
role in the overall system that is warranted by its par-:
ticular advantages. Under such an arrangenent, i} is
perfectly conceivable that administrative rcecords at

the various levels of governmental operations (including
those of the Social Sccurity Administration and the In-
ternal Revenue Service) could, in time, obviate the neced
for such present census questions as those on cmployment
status, income and other individual characteristics.
Given the statec of current sta@istical systems, it must
certzinly be admitted ihat such thinking is both vision-
ary and impractical at present; but when the results of
the statistical cfforts now being made arc coapared with
the overwhelming immediate rcquifcments for information,
it is clear that radical innovation is not only ﬂeccésary

but incvitable.

June, 1968, the U. S. Department of Labor started an
experimental sample survey program in the Concentrat-
ed Enployment Program arcas of Atlanta, Chicago, De-
troit, Houston, Los Angeles and New York. T ¢ pur-
pose vas to produce detailed manpower inform.tion for
the slum populations of thesc six cities.
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There can be no question that census data will, for
the tiwe.being, continue to occupy a doninant position
in any successful urban information system, since these
statistics arc the only ones whosc availability is rcason-
ably assured; but this fact should not be ailowed to
eclipse the importance of other data sources or to deter
the transition from mere speculation concerning their
functions to active utilization of tﬁcm in the systcn.
In this connection, it is rcgrettable, for example, thai
local agency data cannoil be subject to greater exploita-,
tion in the cenduct of the coming 1970 Census. To be
sure, the use now planned of Post Office records of ad-
dresses {or the improvement of Census coverage in mailing
questionnaires is a major step in the direction of utili-
zation of government agency information; and so too is
the Census Burcau's cclle™ ratjon with local agbncies in
the preparation of addre - coding guides. But the most
significan( potential of local data for-the purposéé of
the 1970 Census lies in their use ‘as checks on the com-
pleteness and accuracy of Census results in an expansion
of the cvaluation studics already so successfully pio-
neercd by the Burcau for carlier censuses:

The eventual role of agency data, combined with cen-

sus and survey data in larger statistical systems, will
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doubtless depend upon the degree of success to be attain
cd in overconing institutivins] and technologicnld ohstuc]LS
to the integration of the agencies!' information into 1h0;c
systens.  Three distinci phasces nay be envisioned in thé
continuing process of obtaining grcater utilization of
ngency data: first, the development of stutistics on the
populations bcing served by individual agencies; sccond,
the coupling by analytical methods of agency data with
census or survey data in a systen of current and compre-
hensive estinates of characteristics of the gencral popu-
lation; and finally, when cfficient and inexpensive mcthbds
of record-matching become possible under appropriatc safe-
guards of data confidentiality, the developnent of an cn-
tirely new kind of population census in which agency rec-
ords--rather than houschold questionnajres--would consti-
tute the basic source of data.

The Current Population Survey has amply demonstrated
that well dcsigncd sample surveys, efficicnlly cxecuted,
offer much the same potential for comprchensive data on
population characteristics as do the censuses; and they
could also provide, just as well as the censuses, the
bench mark data necessary to any system of current esti-
mates for a major poverty arca. But, as has alrcady been

shown (in the exanple of the tract estinates {rom the
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twenty-five percent sample of the 1960 Census),) the

nuiaber of persons intervicewed in a sanple must be ex-

'
1
]

tremely large if the sampling crror for estimates per-:!

taining to smal) groups is to ve kept within roasonab]é
bounds. Even so, the costs of sampling on an appropri:
ately large scale would still be less than the costs of
additional censuses. It seems likely, therefore, that

the usc of sample surveys must increasc as mecans to ob-
tain thc information nccessary between censuses to sup-
plenent data from administrative records.

Until that time when it may become possible to
develop mure frequently recurring population censuses
by means of the large-scale integration of data from
agency records, the solutioa to the problem of urban
manpower information must liec in a system for the regu-
lar provision of current estimates--a system in which
administratiVOvdata from the operating agencies would
consiitute the basic source of 'raw" sfatistics for
the construction.of comprchensive estimates, while cen-
suses- and sample survey data would contribute primarily

to the design of mathematical methods of estimation and

to evaluations of their adequacy. The cencept of such

1 Supra, pp. 78-79. | ‘
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a systein is not novel in itsedd; it refllects the approach
of most of the snalytical mcthods currently uscd in the
provision of intercensal estinates of population charac-
teristics. Nevertheless, it differs from past thinking
in one considerably significant rcspect; namely: its pre-
supposition of thce availability of administiratively ob-
tained data with quality and detail sufficicnt to support
estimates, not mercly of total populnfion or of total un-
cnployiient, but ¢of the entire range of inferuation re-
quired to solve prescent manpower problems. The vision
is of a truly comprchensive system of statistical intel-
ligence based primaria., upon the data-collecting activities
of operating (as opposed to statistical) agencics, with
census and survey data playing suppicmentary--if noncthe-

less essential--roles.

DATA CONFIDENTIALITY AND°
THE PROTECTION OF PERSONAL PRIVACY

[}

~

Statistical programs constitute ro cxception to the
_general rule that all government activity in the United
States nay exist only as long as it rcemains acceptable to

a majority of the voting public. Indced, they require
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much more than simplc acceptance; they also depend upon
the remarkable degree of public cooperation ia responding
to tediously lengthy questionnaires that has beer respon-
sible in large measurc for the success achieved by the
Burcau of the Census and other gOVCrnmént agencies in ob-
«taining prescntly available population data. It is truc,
of course, that individual cooperation has often been
exacted by law (as in the casc of thﬁ censuscs) or, to
some extent, by agency regulations as a condition f{or ‘
program participation (in the instance of data collccth
by the manpower and welfarc agencies). Nevertheless,
with or without such requircments, the recquested informa-
tion has heretofore been furnished with only rare com-
plaint by a public convinced, not only that the data arc
necessary, but also that, since its responses are trecated
as confidential, there can be no unduc invasion of indi-
vidual personal privacy involved. 1In recent ycars, how-
ever, the combination of greatly incrcased demands for
data on individuals and tﬁe rapid development of comput-
erized facilities for the storage and disseﬁination\of
such information has raised serious questions with re-
~gard to the continuation of public accepténce of new
statistical programs and of public cooperation in then.

Even the operations of the decennial census have been
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challenged, despite its strict legislative safeguards of
confidentiality and its unbroken record in protecting thci
privacy of the individual respondents.

Public concern over the many possibilitices for unduc?
intrusions into individual privacy has been nanifested by:
the frequent instances of magazine and ncwspaper articles
--and cven books--dealing with the subject, by recent Con-
gressional hearings, and by a number of lcgislative pro-
posals of which several would, unfortunately, limit the
scope of the 1970 Census. The issucs involved are, indecd,
much broader than those rclated to governmental collection
and usc of population statistics. They cextend to ques-
tions of the propricty of the private iﬁformation systems
developed by such aon-governmental agencics as the credit
card and credit rating.firms and to the especially seri-
ous problems posecd by electronic and other mcans.of phys-
ical surveillance of individual activity. Anmid this gen-
eral concern, however, it is.thc governmehtal statiétical
programs, strangely enough, which scem to offgr the most
tempting targets to persons and groups who desire action
to eliminate postible abuses to individual privacy.

It should ke recognized that at least Qome of those
who wonld curtail existing government statistical active-

itics arc using invasion-of-privacy arguments to cloak
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their gencral opposition to federal economi¢ and social
pfbgrams. Surely they realize, consciously oI uncop-
sciously, that statistics are essential for the justifi-
cation of govermmental programs as well as for program
'\management'and that curtailment of the supply of infor-
j'mation would be an effective curb to government action,
{ While ii is curious that many of the Census Bureau's:
antagorists scen more worricd about.its relatiVely in—\.
i nocuous qﬁestions_on housing quality (e.g., the questiohs
on bathroom facilities) than they are about more scrioué
.governmeut 1ntru51ons into pewsonal pllvacy (e g., W1xe—
: .vapplng), the intent of the plesent comment is not en-
“tlrely to deny the valldlty of some of thelr arguments,
but lathcr to con51d01 the 1ssues in a more proper per-
spective, with awareness both of the 1mportance of sta-
.tlstlcal 1nformatlon and of the 1mpeccab1e record of
"fedelal stat1st1ca1 agcnc1es in thc ma1ntenance of data”' 
.C.confldent1a11ty‘ " ‘T . 'ﬁ,ﬂ"_{:‘. qi‘,‘.f.‘ff;. 
" However specious the blandishments #géjﬁgt‘govern-‘
" ment statistical prpgram§ may appear to be'at present,
onc dares not ignore thé Orwellian poésibilities.that
exist. in the establiéhmént of computer-based information
sysioms. It is obvious that neither computers nor any

other mechanical elements in the systems arc in themsclves
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"necessarily dinvasive of personal privacy in any harmful
. : :

way. It is, instead, the awcsome prospect -of human_mi%~
use ¢f the capabilities'of the machines that constitutgs
the threat to individual civil liberties; and it is thif
threat that muet be eliminated.if'any profit is to bo |

gained from the many opportunities offercd by computers

and by the better 1nformac1on they can afford.

Natura]ly, there is no real 1nfr1ngement of 1n01V1?

dual privacy in the relcase of summary measurés of popu-

“lation characteristics for large groups of people, es,
for eXample,'emp]oyment totals, income averages or birth‘

"rateé.' Such data are publlshed by government agenc1es

”"W1th the strlct obselvancc of thc s1mp1e crlterlon that

~* . no statlstlc be released flom whlch 1n£ormatlon on any

. 5Vas that of tho med1ca1 and legal profess1ons.

“ fundamcnta1 to the code of profess:ona] ethlcs among

'one indJV1dua1 coulo be deduced The restr1ct10n 1s one

1mposed by morc than statute or- agency regulatlon, 1t is

e .

-

.‘statlst1c1ans, a code wh1ch has been as r1gJe1y observed

However, regardless of the matter of prof9551ona1

ethlcs, 1egal restrictions are essentlal on the release

" of data maintained in local information systems, if pub-
lic confrdence is to e suqtalncd Certainly, in the

‘atsence of a strong statutory safcguard to individual

]
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privacy, it should be unthinkable to cstablish a system
for computer-matching and compilation of the data con-
tained in varicus agencies' records. Ne data on any in-
dividual from.such a centralized source siculd be roleaséd
at any time for usc by other individuals--not cven to the
personnel of the agencies that may have supplied the in-
formation in the first place--and all such data should
even be exempt from judicial subpocna. Moreover, any
local statistical agency established for the centraliza-
tion of data woﬁld have to be as professionalized and as
independent of domination by its spon;oring governmental
unit as are the federal statistical burcaus themselves,
Many possibilities for the protection of privacy cx-
ist within the very operations, procedural and mechanical,
of a record-matching and data-consolidatidn system. For
example, sensitive items of data, such as criminal records
or scores from psychologlcal tests, could and should be
excluded from the system; and it might prove desirable to
place currencyirestrlctlons of five or ten years on indi-
vidual historiéal information,l even at the expensc of lim-

iting the oppoftunities for statistical analysis of such

: T _
1 A number of such restrictions have been incorporated in-
to a data system based on agency records now being devel-
oped by the United Pianning Organization, Washington, D. C.
|

\
i
.
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phenomcnalas migrégion patterns. Finally, additional
safeguards could be applicd to enhance the physical se-
curity of computer operations in order further to pre-
vent any unaunthorized access to the individual comput-
erized data files.

It cannot be denied that statistical operations of
the type here under-disbussion-do, by their very nature,
intrude upon personal privacy to a élight extent; but
this is hardly an issue that neceds rchearsal. .The sig-
nificant problem is rather that, as far as.interagency
data programs are concerned, no‘strict guarantee as yet
exists that the necessary invasion of_privacy will bring
no cconomic, social or psychological harm whatsoever to
“any sihgle individﬁéi who has suppliéd data on his own
personal characiefistics. It would be a grave crror to

| :
information; buL cqually serioué'wou]d be the failurn to

i
develop the leglslatlve and procedural “elements of such

enact-laws that might prevent the acquisition of such

a guarantee whlyh, along with continuing publlc and pri-
vate vigilance 'to prevent abuses of statistical systems,

constitutcs nothing less than a sine qua mon for the

urban manpower ‘information nccessary for uscful and ef-
' !
ficient manpower programs.
|

|
i
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THE DEVELOPMENT AND INTEGRATION OF LOCAL DATA SYSTEMS

The apparently simple and casy assunption that ccn%
tralization of agency dat5 will provide the basic statig-
tical resource for an urban information system leads oné
to still another series of questions. llow, where, and at
whose initiative will the development begin? Who will
financc its activities? VWho will carry out the work?

How will agency cooperation and statistical coowxdination
be scecured? What will be the appropriate degrece of cen-
tralization? And so the list of querics lengthens. The
questions are deceptively simple, and phere arc no facile
answers, For cach thcecre are alternative and inconsistent
possible answers and insuffiricnt grounds for choices of
the correct ones. Fedcralland state agencies have had
littlr or no guvidance to offer with respect to the prob-
lems; ‘and, as a result, city governments and individual
local agenbies have taken a wide variety of approaéhes to
the development of data systems, While the differing ap-
proaches offer opportunities for comparative cvaluations
of system adequacy, they also present the risk of statis-
tical inconsisfencies which will inhibit inter-arca comr
parisons of data and the exchange of information among

governmments
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Intergovermuental Aspects of Systems DNevelopment

i
[l
1
1
Il

The complexity of the problems of developing elfec-
tive information systems has been made particularly evi-
i

dent in the recent report of an Intergovernmental Task

Force on Information Systems which considered the impedi-

~ments to such systems and' the mecans for their removal.l

ALl of the rccommendations of this group's study are as
relevant to the dcveiopmcnt of iocal manpower data sys-
tems as they afe to other types of governmental informa-
tion needs: and its major ones arc indicative, not merely
of somec of the necessary aétion, but also of the fact--
perhaps insufficiently stressed thus far in the present
report--that many of the problems in the design of urban
manpoﬁer infermation systems have aspects which transcend.
both the boundaries of the local arca and the Eoncept of
manpower information itself. The recommendations would

provide for the coordinated development of information

systems within cach level of government, for the organiza-

1 Intergovernmental Task Force on Information Systems,
The Dynamics of Information Flow, Recommendations to
Improve the Ilow of Information Within and Among lecd-
cral, Statc and local Governments, A report furnished
to the U, S. Burcau of the Budget and other sponsor-
ing agencies, April 1, 1968,

POOR ORIG
INAL copy . prey
AVAILABLE AT TIME Fll;EESD'
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tion of active consultation between governmental agen-
cies at all levels to facilitate system developuent,
for the pooling of information resources, for the shur-
ing of technological expericnce, and for the establish-
ment of statistical standards and arrangement for sys-
tems compatibility.

* While the discussion of the report on information
systems deals more with the.brSad oﬁflines of needed ac-
tion than with specific details of the systems, it is
explicit on many aspects of the requirenents for organi-
zation, coordination and financing. Information Coordi-
nating Offices are ﬁroposed at each fevel of government
to exercise centralized guidance over the development
and organizaiicn of the various systems and subsystems, !
to provide prof?ssional ekpqrtise, to cs;gblish statis-

- tical standardsh and to make periodic audits of system
»opérations.» It is suggested, moreover, that th? Infox-f'
mation Coordinating Offices not have operational fé;ﬁon-
sibilitf for thF specific information systeys"themseIVes,
‘but rather that‘Operatipns be left to other governmental
units. ‘

‘FinancingiofAthe statistical‘activitiés presumably

would'depend oﬁ a variety'of governmental sources, al-

though federal grants-in-aid are suggested for the initial

|
!
i
{
“ . ..:
!
|
l
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costs of decvelopment and operations. The sccond of the
Task Forcu's recommendations dcals with the problems of
obtaining such grants when many federal agencies and
aid programs nay.be prospective sources of the much neced-
ed funds.l

Such other proposals as thosc for institutionaliz-
ing arraﬁgemcnts for in*tergovernmental consultation and
for the sharing of experience in the development of in-
formation systems are clearly obvious needs, if inter-
agency cooperation is to be obtaingd and if unnecessary
duplication of effort is to be prevented. The report
speaks in general terms of probiems of "continuous re-
invention of systems and techniques already in exist-
ence' and "unilateral development of hundreds of basi-

¥

cally similar systéms." Federal govefnment leadership

]
i

and assistance in the solution or elimination of such

problems would clekrly be desirable, with the possible
. ‘ f
specific actions gt the federal lev.l ranging from the

provision of a moéel»statute for state and local laws

1 It was noted that one particular proposal for an inte-
grated information system involved six federal agen-
"cies and twenty different aid programs! The reconm-
mended Joint Funding Simplification Act would simplify
the administration of grants-in-aid, allowing federal
agencies to com?ine related grants into a singlc finan-
cial packago. | :

|
|



113 °

to protect data confidentiality to the development of
standardized forms for the recording of personal in-
formation during local agency interviews.

It is apparent from a consideration of Philadel-
phia's statistical activities that it wil: be no easy
task to secure the kinds of interagency cooperation
discussed in the Task Force's report and neceséary for
an infofmation system which draws its data from many
sources. Even if a system were to be designed for a
single area such as the "North City," agreements would
have to be obtained on both policy and procedural mat-
ters from all the many agencies whose data would be
desirable components of the pooled information resource.
The prospects for cooperation among so many agencies
woﬁld seem hopeless but for the fact that the urgency

' ana complexity of manpower problems has already result-
ed in an unprecedented number of multiple-agency and
intergovernmental cooperative programs and activities.
It‘is ohly“because 6f these recent achievements that

‘oné”can spécuiate'qn the success of interagency statis-
tical collaboration as a means to produce results for

everyone that no single agency could obtain alone.

]
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Developing Philadelphia's

Existing Mapower Data Systcms

The concept of a manpower information system is a
convenient one for the discussion of data rcquirements
and the means of procucing them. However, there is no
such system now in existence as a single entity at any
level of government; nor, probably, will there ever be.
At the federal level there are, instead, the Bureau of
the Census, the Bureau of Labor Statistics and many
other agencies, all working in relative independence
with their efforts coordinéted by the Office of Statis-
tical Standards of the Bureau of the Budget and through
the offices of interagency committees, Some what simi-
lar arrangements may be found in the statistical organ-
izations of state and loral govermments, alfhough usual-
ly in a far more rudimentary form.

Philadelphia's existing statistical systems, as
the second part of this report makes clear, are adjuncts
of its various governmental service programs and are
as decentralized and uncoordinated as the prograns them-
selves, While it might be argued that a city of approxi-
mately two million persons should possess an information-

gathering agency independent of particular
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6perating progranms, there appear cven stronger arguments
for continuing and strengthening the presont decent;al-
ized arrangements; for--apart from the costs of programs
for the direct‘collection of nceded statistics-ftheré
are major advantages to be afforded by the agéncy"client
relationship now present in the interviewing and data-
colleéting activities of the_government,scr&ice programs.
f It would be desirable to strengthen'and expand the'
individual agency information systems even if'there were
no prospects for data sharing, ¢ so much potentially
useful data lie buried and inaccessible in the agency
files. ‘- Whether one considers the school systems or the
publ*c‘employment service or any of the other local ﬁro~
grams investigated as part of this project's research,
the findings are the same: inadequate budgets for statis-
tical activity have precluded facilities and staffs suf-
ficient and necessay to convert much of the available
data inscribed on individual records into information
useful even for the agencles' own managorial decisions.
Not the least of the many benefits which could be ob-
tained from action to develop a coordinated interagency
statistical program, therefore, would be those accruing
to the agencies themselves thropgh more intensive inter-

na’' use of their own data resources.
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The extent of the development of individual hgency
statistical programns varies widely. Several agencies
have progressed to such a degree that highly sophistil
cated use of computers in data-processing activities is
now possible. Of particular note is the_ achievement of
the public school system in assembling data obtained on
individual students from several hundred schools and in
tabulating this information, not only by school, but,
with the aid of a computer program for the coding of
addresses, by census tract and even by city block of
students' residences as well.l The statistical dis-
‘tributions by age, sc« and race so obtained are of crit-
ical value for facilities-planning, capital-budgeting
and other administrative uses; and, ! ) addition to thcir
value for school administration, they constitutc a most
important demonstration of the feasibility of large-
scale statistical operations involving matching and
merging of individual information from many locations
into statistics by residence as well as by place of
activity.

: The success of this clement of the public schools’

data program would probably not have been possible

-——

1 For a discussion of the public schools' data bRank see the
second part of this report, pp. 28-30. .
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without anothex locally developed statistical resourco:
the rcal property location index (or address coding
guide) of the city's Department of Finance. The index
is a product of the city's continuing and detailed in-
ventory of all its more than half a million parcels of
land; and it is available for purchase in book form or
on computer tapc.1 Its existence is enother illustra-
tion--one of many that could be mentioned--that Phila-
delphia already possesses many of the means necessary
to satisfy its own information requirements and ‘hat
the present need is simply for acceleration of the sys-
tems development now well under way.

Currently, Philadelphia lacks an agency with the
functions and powers c¢f the Information Coordinating
Of €ice propused by the Intergovernmental Task Force on
Information Systems. In addition to coordination ac-
tivities and development of statistical standards, such
an office could prove vital in stimulating the city's
further developaent of arca information systems. How-
ever, Philadelphia does have within lts government the

Management Infoimetion Advisory Council, a sizable and

P e e

\ . . o
Furthet discussion of the location index may be found supra, pp. 38-

39, and in the second part of this report, pp. 125-126,
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well organized consultative group made up of represen-
tatives from its major agencies and charged with broad
responsibilities in the development of a comprehensive
system of managerial information for the purposes of

all departments of the city's government; It ranks as

a highly suitable prototype for the kind of intergovern-
mental consultative group that must cventually link
state and federal activities--as well as local govern-
ment efforts--in the design of information systems,

The major problem in the evolution of local systems
is undoubtedly the economic one of financing new activi-
ties. Agency statistical budgets are barely adequate in
many instances to maintain the functions now performed.
As Philadelphia's public school system recently discov-
ered {t is true that, besides new kinds of statistical
information, computerization of activities may also pro-
duce more efficient and less expensive ways of accom-
plishing existing operations; but the initial costs of
innovation remain forbidding for most agencies. Although
interagency sharing of coumputer resources might contrib-
ute toward minimization of these costs, local manpower
information problens, like local manpower problers in
general, may well be resolved only with the help of sub-

stantial federal assistance.



119

Prospects for l.ocal Contlallzcd NDuata IdClllt10§

——— -

The notion that data obtained from local manpower
égpncy operations may be pooled as a centralized sta-
tistical rﬁsourcc.prqsuppdses the existence 6( a data
center capable of the activities involved invtransiat-
ing multitudes of individGtal items pf information sup-
_ﬁlidd'by nany agcncieé.iﬁto more comprchcnsivektypcs
of manpowey statls*ics. Such a center Qould havc, at
a minimum, two major functions. first, the processing
and conversion of data on in ‘ividual persons into tab-
ulations of summary statistics, and, second the preop-
°aration and publication of complchensive m&anpower es-
timates based on these summary data. It would be pre-
maturc, -however, to attempt to dctiil here the organi-
zation and functions of a central local data facility
at length;- for the prcscnt research has not been ex-

,'tended into many of the releVant techn ogical_and
procedural questions inVOIVed Indecd, since there
are few precedents for such an oporation, it is likely
that the initial efforts of any central information
agency would cequire a considerable amount of experi-
mentation and subsequcnt accomodation to the c¢ircun-

stances encountered.
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Presunably, the organizetion and operations of a
local duta center would be analogous in a number of re-
. spects to those proposed by the Keyson Reportl for a

National Duta Center (except, of course, that local

agoncies would be the primary contributors to ahd benc-
ficiaries from the ceater's uctivitios rather than fed-
eral oncs). As in the National Dete Center proposal,

' i?,is even conceivable . that manpower data would be only
onc of the several kinés 3f cconomic, demographic and
éocial information for Ghicﬁ a local center would hear
-respoﬁsibility. Aside from thesc speculat.ons, however,
the chief relevance of the Kaysen Report to the present
considerations 1ljes in jits recognivion of the problens
and incefficiencies of decentralization of government
statistical prograns and.in fts suggestions for the

gradual cvolution of new and centralized statisvical

- -

ber, 1966, vas submitted to the Dircctor of the U. S.
Burcau of the Budget. Its proposrl for a Nationa)

Data Center envisages the establishment and maintenance
of an intecgrated inventory of al. relevant and availeble
federally obtained data as well as thosc potentially to
be supplied by cooperating state and local governmental
units. The Center would have both operational and re-
secarch functions and weuld be an indcgcndent organi.a-
tion within the Exccutive Office of the President.

1 3
3
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activity as a supplement to existing programs. It rec-
ommends that the now federal organization be "started

on a sufficiently firm basis to permit it to survive the
incvitable birth trauma'" and that thercafter its activi-
ties relétive to these of other statistical agencies be
dotermined on the basis of which agencies can and will.
provide '"quicker, chcaper, and batter sources to meet
rapidly expanding demands.' Such suggostions appcar as
eminently appropriate guidelines for the gradual dc§e10po
mont of innovative local counterparts to the proposed
National Data Center. ' . ! .

! In order that it might posscss the necessary f%exi-
bility to pursue its devolopmental tasks, it is impor-
_tant that any newly createa locdiida‘a center should be
adequately supplied with a technologically skilled staff
and with ample access to computer facilities. Initially;
its programs for intcgration of agency-supplicd data
might very well be conducted on & limited basis, dealing,
perhaps, with enly two or three of the major data-pro-
ducing agencies, for the purpose of innovating and test-
ing procedures. Whatever form the carly activities of

8 a c§ntralized data agency mjght.take. jts organization-
ai frémework ought certainly to prc#ide every assurance

of data confidentiality, interagency cooperatior and
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statistical covordination, and ultimate expansion into

a truly functional multiplec-purposc information system,

REQUIREMENTS FOR ADDITIONAL RESEARCH

No one nced be told that rescarch is a continuing
process. It must be particularly so in the matter of
the initial design of ary urban manpower information
system and in its stubsequent development and activity,
in proof whescof it will be observed that far more ques-
tions scem to have bean raised in this present report
than have been adecquately answered in it. Equally clear
is the fact that still additional questions are certain
to arise as the various local, state and federal agencies
continue in their efforts to resolve their many informa-
tion problems. Apart from the technological and proce-
dural issues inyolved in the evolution of agency pro-

_grams for the utilization of data and in the initjial
organization of centralized statistical operations,
there are many problems that will only be encountered
in their full complexity at such time as more data be-

~gin to become available from the newly devised informa-

tion systems.
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Technical aspects of recerd-matching and data-merg-
ing may be cxpected to prove particularly troublesome,
considering the relatively primitive state of many of the
agencies' present data-accumulating operations and the va-
ricty of forms and procecdurcs now in usc among them. And,
while the basic technology of data-processing has under-
gone substantial improvement in reccent ycars, it must be
recognized that cach instance of its application prescnts
new problems of a developmental nature. The process of
experimentation and improvisation that will be required
for adcquate solutions to these technical and procedural
problens cannot but be a lengthy one. For this.renson,
and in view of the pressing immediate nceds for data, any
further delay in the initiation of this process could lecad
to deplorable conscqucnccs.1

Even less developed than present data-processing tech-

nology arc existing mecthods for the conversion of such

1 1t would be highly desirable for local agencies to begin
immedi .ccly with explorations of the nature of the prob-

+ lems to be encountered. Pilot studics and simulations of
needed system activities could casily be conducted with
the assistance, perhaps, of area university rescarch
staffs and other research organizations, the financing
to be obtained from federal or state grants-in-aid. For
a discussion of a number of clements of the problem of

t record-matching and a bibliography of reclevant works, sece
Beajamin J. Tepping, "A Model for Optimum Linkage of Rec-
ords," Journal of the American Statistical Association,
vol. 63, no. 324 (December, 1968), pp. 1321-1332.
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statistics as would surcly result from any centralization
of agency data into suitable estimuates of arca manpower
characteristics. A large body of literature does, indeed,
exist on the techniques of estimation for the most gener-
al typcs of population mecasurcments relating to large
arcas;) but little has been accomplished in the way of
methodological rescarch for the kinds of detailed csti-
mates which this report proposes for poverty-arca man-
power. Nor can such rescarch be adequately begun until
Fhe essential agency-derived data have, in some measure,
been provided. Equally important, moreover, is the re-

scarch requirement on the accuracy of alternative methods

Pl —— e,

1 Sce, for cxample, the publications of the U. S, Bureau
of the Census on population estimates and projections;
the handbouks on cstimation of the U, S. Department of
Labor, Burcau of Imployment Sccurity, published for the
guidance of local labor market analysts; and, ¢f course,
the many relevant arviicles in the journals of the sta-
tistical and demographic professions. The literature
of projections and forecasting is genurally rclevant

+ because of its portrayal of models which utilize both
historical and current data with methodology equivalent
to that employed for curreant estinmates. A summary and
critique of federal manpower projection activities may
be found in U. S, bepartuent of Labor, Manpower Admine
istration, Manpower Projections: An Appraisal and a
Plan of Action, Washington: U. S. Department of habor,
August, 1967. For an assessment of the state of sna)l-
arca methods sce the articles and discussions in Pro-
ceedings of the Social Statistics Section, 1967, Amer-
ican Statistical Association, Washington: Amcrican Sta-
tistical Association, 1967, pp. 2-27.




for the preparation of estimates. This, in turn, nmust
avait, not only the availability of estimates produccd
Ly competitive nethods, but also that of data from al-
ternative sources (whose error characteristics arce known)
in order that comparative analyses may be conducted,?
The arcas in which rescarch is so urgently nceded
arc fa+ broader than the ramified technological and
methodological difficulties just described. They ox-
tend through the entire span of protean subject matter
in the present report and include further investipa-
tions into the appropriatencss of poverty-arca and
statistical-arca definitions and designations, into
the ifaturc of the constantly growing requirements for

manpower information, and into the adequacy of all types

L)

1 kvidence has been produced in studies of the accuracy
of nethods of estination that techniques cfficient

+ for large arcas nay be less satisfactory for the small
oncs. Se¢, for cxanple, Meyer Zitter and Henry S,
Shryock, Jr., "Accuracy of Methods of Preparing Post-
censal Population Estimates for States and Local Arces,"
Demography, vol. 1, no. 1 (1964), pp. 227-241. Siri-
Iaxy findings appear in an exploratory study of meihods
of accuracy analysis for manpower projections conducted
by one of the present authors under a grant from the
U. S. Departiaent of Labor, Manpower Administration:
Johia 1. Norton, Accuracy Analysis for Projections of

——e. — e e p—

Manpower in Mctrvopolitaw Arcas, Washington: ilic George
Washington University, 1967. A bibliography of other
references on the subjcct of accuracy analysis and re-
lated topics also appears in the latter publication.
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of data, their underlying mcasurement concepts and their
methods of provision. Questions concerning the develop-
ment and maintenance of statistical standards and coordi-
nation and of data confidentiality must be added to the
'list. Yet, cven as the catalog of rescarch rcquircments
lengthens, it is imperative that no confusion bLe toler-
ated between the nceds for resecarch and the infinitely
more pressing nceds for the immediate initiation of new
data programs. No statistical systom can or has cver
been organized with all of its developmental problems
fully resolved or even anticipated in advance of its
founding. Rather, systens of this kind must evolve in
an cver continuing process gf nmutually concomitant re-
scarch and action. Naturally, mistakes will occur in

the ¢ iarse of developing the necessary systems=-+-an un-
fortunate fact from the standpoints of tine and resour-es
expended. But such losses will surcly scem neglipible
when compared with the steadily accruing costs nf the
national failure thus far to resolve its overwhelnming

<-and 3till mounting--manpower crisis.



Part 11

An Inventory and Appraisal of
Local Data Resources

in Philadelphia




CHAPTER 1
INTRODUCTION

Manpower programs have become increasingly a part of
government and private action to solve the many problems
of urban poverty. The goals of such programs are clear:
more and better jobs for a growing and inadequately uti-
lized poverty-area work force and greater opportunities
for the acquisition of the skills and other requisites
to £fill them. Not so clear, unfortunately, is the effec-
tiveness of the efforts to meet these goals; for, while
there is much general information concerning urban poverty
--its manifertations are all too painfully visible in our
cities,--there are appallingly few accurate measures of
the individual characteristics and needs of the residents-
oi poverty areas. Indeed, the very lack of such data pre-
vents any certainty as to whether the services provided
are those most needed or, if so, whether they are actually

bringing about the effects they were designed to produce.




New systems for tho.provision of this vital information
are csscntial to adequate planning for, and implementation
of, manpower and human resources development programs.
This has been the principal motivation for the inven-
tory of localhmanpowor duta resources here reported, which
has been one phase of a broader investigationl of the spe-
cific rcduircments for, and the mecthods of providing, cur-
rent poverty-arca manpower data that may be more adequate
for progran nceds. The objectives of the research have
been not only an identification of'particular data recquire-
ments and of potential sources from which to furnish then,
but also a much more gencral exploration of the various
conceptual and procedural problems to be encountered in
the development of manpower data systems. It was hoped
at first that attention could be extended to the actual
development and testing of snecific mecthods for'producing
local estimates; but the unavailability of appropriate
tabulated data from local agency sources or of the neces-

sary statistical "bench mark" information thwarted this aim.

1 ror a more detailed statement of the overall objectives
and findings of the project, sec Levine and Norton,
Manpower Information for Urban Foverty Arecas part l.
Sources and Systems of Urban Data for the PTanning and
Managemnent of iHanpower l’logxa;n% (University I’ITL, Pa.:
The Pennsylvania State University, Institute for Reseavch
on Human Resources, 1969.)
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With the exception of such cccasional sample surveys
as thosc conducted in ten urban arcas in November, 1960,

only the decennial censusces of populution offer statistics

‘that begin to approach the degree of detail and comprehen-

sivencess necessary to the planmning and aduinistration of
manpowes programs,  O0f course, this does not mean that
survey and censuas data are vnusable for the purposc; with

their ability to provide reliable information on entire

populations, surveys and censuscs can and must continue

to play a critical role in wny information system deviscd
to meet the requircenents of poverty-area programs. lHow-
ever, because of the costliness and, therefore, the infre-
quency of their provision, the data that they produce can
make little more than a slight contribution to program
evaluation. lven if data as detailed as those projected
for the 1970 Census were available today, the information
would still be insufficient (because of the limited number
of questions that can be asked on the Census forms) on the
specific neceds of the povcrty;arca population and on the
extent to which existing programs have met them., It is
obvious that other mcans must be found to fill the demands
for additional dectail and for current populatidn statistics
during the intervals between puhlications of the findings

of censuses and surveys.
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One possibie source of populaiion date has long beon

“Known to lie within 1lhe very activitics that provide mon-

power scrvices; for cvery individual person who applics
to them--job scckers, students, velfore casces @nd nany
others~--must invariahly complete o lengthy application
form, or other such record, which nay often contuain nmore
detail in questions on manpower characteristics than ap-
pears in conventional population surveys. The data so
acquired scrve the working nceds of the agencies; and,
wvhen statiﬁtiﬁul resources occasionually pérmit, {hcy are
tabulated as indicators of the characteristics of that
particular segment of the popalation that receives the
agencies' services.  Yet thesce iwportant rccords remain
nothing more than strictly operational documents, cventu-
ally retired from the agencies' active files, Their po-
tential usefulness in supplying the critical nced for
general poﬁulation information goecs unconsidered. This
1s partly duc to the natural, and somewhat justifiable,
skepticism of the experienced statistician who reccognizes
the problems of c@mparahi]ity, comprchensiveness and ac-
cessibility inherent in the usc of agency records. But
the fact remains that supplenentary sources of population
data must be found; and, in the abscence of other alterna-

tives, there nay be no choice but to devise means to open

Flthw
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the way to the consideration and use of operationally de-
rived data for program management and general statistical
purposcs,

The identification of at lcast somec of the dimensions
of the problem; just cited--comparability, comprehensive-
ness and accessibility--was a major motive for conducting
the data inventory and appraisal contained in this report.
And it was clear that first-hand inspection was essential
if the limitations of the data werc to be discovered, and
that a community representative of most major urban poverty
arcas should be sclected as a focus for rescarch in a city
whose population and service programs would be diverse
enough to ensure a full spoctrun of data potentials and
difficulties to be met. Such an arca is the north-central
section of Philadelphia, a poverty neighboriicod with a
population of mcre than 300,000 persons which is, as far
as it is known, rclatively homogencous with respect to man-
power characteristics and ecconomic problems, and which is
served by literally hundreds of public and private ménpowcr
and manpower-rclated organizations--if onc counts all the
agencies, from the giant public school system to the necigh-
borhood welfarc and social services, who contribute to the
education, training, counscling and job placcment of the

citizens. * The "North City' poverty ncighborhood of Phila-
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delphia was therefore chosen for study;l and all of its
manpower activities were recoghnized as potential produc-
ers, as well as consumers, of the much sought after data,
Early in the course of the investigation, it becanc
obvious that the scores of small agencics serving the
"North City' arca had necither the volume of activitics
nor the quality of detailed information necessary to be
rcgarded as having any immediatc potential as statisti-
cal sources. llence, attention was focused upon the data
systens of the large public agencies whose quantitices of
statistical information and standardized forms and re-
ports most ecasily lend themselves to processing and as-
sembly. Even here, certain difficulties became apparent
at the outset. There was no consistent pattern of ser-
vice-arca jurisdictions that’coincidod with ecither the
"North City" arca or with its component parts; and thus
was eliminated the possibility of using existing tabula-

tions from the chosen agencies' recurring administrative

1 The "North City'" povevty area is most often defined as
lying betwecen Vine Street on the south, Lehigh Avenue
on the north, -the Schuylkill River on the west, and,
roughly, Front Strcet on the cast. This was the orig-
inally proposcd '"Modcl Cities" arca. For a more comn-
plete discussion of the logic which dictated its choice
for the projcct and of the general problems of poverty-
arca definition, scec the first part of tiis report.



reports to reveal the population characteristics of the
‘neighborhood.  In addition, problems arosce from the fact
that poverty-arca residents themsclves were not always nec-
essarily confined in their scrvice-sceking activities to
the agencies!' jurisdictional boundaries or cven to thosc

of the "North City.'" Indeced, some agency services arc of-
fered to residents of any.arca at all, without »restrictions..
It immediately became clear that rescarch would have to be
concentrated upon primary records and upon the p;oblcms of
aggregating the information from such records intp totals
for the poverty ncighborhood on the basir of individually
listed addresses of residence.

The chapters that .follow are organized according to
the major service categorics of agencics from whose files
the wealth of data is described and evaluated. For cach
agency a brief summary is given of its phygical_facilities,
arca jurisdiction and types of services and of the nature
of those parts of its cxisting statistical system.most rel-

evant to thce manpower “nterests of the project.
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CHAPTER 2
EDUCATIONAL SERVICES

More than half of a million residents of Philadelphia
are students in its scﬁools and universities; and those
who are within the age 1limits of lcgélly roquired school
attendance include all but a very few of the total popula-
tion in their age group. Héncc, their individual data,
contained in school records, offer grecat pofcntial for
tabulations very closeiy approximating the comprechensive-
ness of thosc from complete censuses. In fact, in the
casc of the Younger age groups where the impact of the
‘ ﬁdfopping out" problem is minimal, the complctencess of
coveragd of the population may be even greater than could
cvér Bc achieved by a conventional census. This is espe-
" cially;truc for poverty arcas_becauéo of the difficulties
in the conduct of censuses among the urbén poor. Student .
records offer yet another potential, as will be scen, for

they often contain considerable information on parents and
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other family members as well as on the students them-
sclves.

Data from the nany private, non-parochial schools
of Philadelphia werce largciy disrcgarded in the coursc of
this rescarch, partly because of the diversity of their
practices in rcéord keeping and partly becausce of the
relativély small private school cnrollments, especially
of children frem the "North City" poverty ncighborhood.
Instecad, rescarch resources have been concentrated on
the public and parochial school systens, the former be-
ing particularly responsiblgﬂﬁor the education of the

R

poverty arca's youth.

THE PUBLIC SCHOOL SYSTEM

Facilitices, Jurisdictions and Types of Scrvices

The School PDistrict of Philadelphia, including the
entire county and éity of Philadc]phia, is madc up of
two hundred seventy-six schools serving ncarly 300,000
full-time students, of whom approximately 50,000 reside
in the "North City."

The schools arc organized, for the most part, into
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clementary schools [grades one through six), junior high
schools {(grades seven through nine), senior high schools
{grades ten through twelve) and vocational-technical high
schools. Therc are also special class centers, adult cve-
ning schools, and community extcnsion, community recrea-
tion and.child carc centers; and other activities include,
in addition, Projcct Head Start, Project Get Set, Manpower
Dcvc}opmcnt and Traiﬁing Act institutional training pro-
grams and Necighborhood Youth Corps activities,.

The city of Philadclphia is divided into cighu geo-
graphically defined administrative districts whose super-
intendents hold authority over the schools and other fa-
cilities located within their boundaries. Each school,
in turn, serves its particular area within the district,
although some children attend schools outside their own
arcas or districts, especially in cases where overcrowd-
ed conditions are felicved by busing pupils to other dis-
trictg. In general, tle areas scrvcd by junior and sen-
ior high schools are considerably larger than those scrv-
ed by clementary schools and arc fewer in number. Still
fewer are the vocational-tcchhical'high schools which
actually secrve the entire city. ,

The "North City" poverty arca does not coincide with

‘any onc administrative district of the school system; and



while it contains scvwrul‘entirc.school "feedey" arcas,
its boundavices cross through school arcas of no fewer
than four di§tricts: of its fifty schools, secventeen arce
located in Disfrict 2, ninc in District 3, thirtcen in
District 4,.and cleven in District 5. Hence, it is not
possible to determine the characteristics of the entire

‘ "Noxth City" popqlation as represcented in scheol records
simply by combining the school-by-school totals. Jt has
thercfore been necessary to code the information avail-
able on individual students by arca location, when specif-

ic arca totals were desired.by place of residence.

Records and Types of Information

More than six hundred stahdard forms arc uscd in
school administration. Only a few of them, however, con-
tain basic déta on individual students., ITabié J indi-
cates the principal items of general populatibn informa-
tion that appear on the more important forms, which are

themselves illustrated in Figurcs 1, 2, 3, 4 and 5,

General Purpose Foris:

Scveral forms containing data on personal) and cco-

rnomic characteristics arc completed for all individuals
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attending public schools in the Philadelphia School Pis-
trict. Such forms are maintained in either the school
officcs or individual classrooms, rather than in a cen-
tral location. No data L{rom them are currently tabulated
by arca of residence. The most significant of these gen-
cral purpose forms are described in the paragraphs which
follow.

B 40: Application for Admission of Child to School

(Pigurc 1). This form is usced only in cases of initial
admission to scheool. 1t is completed by the new student's
parent, is subscquent)y maintained at whatever schoel the
child may be attending, and is retainced in the records of
the school he last attended until Junc of the yecar in
which he becomes nincteen years of age. The data record-
ed on this form include the child's name, residence, zone,
home telcphone nunber, sex, country of birth (if U. S. A.,
city and state) and date of birth; the father's country of
;birlh, first nanc (full nane if surname is different from
the child's), place of employment with address and tcie~
phoite number and name and éddrcss of employer; and the sane
information, as appropriate, for the mother, steppareni or
guardian as for the father. ;

EH 4: Parent lLocation Card (Figure 2). The informa-

tion on this card cnables the school office to locate the
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student's pareats rapidly in the cvent of an cemergency.
It is also used as the basis for the identification of
students for whom the School District can reccive feder-
al subsidies by virtue of their parents' cmployment in
certain federal activities. The form is coupleted in
O=tober and May of cvery yecar by the teacher or by the
student himself, depending upon the requiremcerts of the
particular school. The October forms arc maintained in
the school offices; the May ones in the administrative
district offices. Both forms arc retained in both of-
fices until the end of cach school ycar. The informa-
tion includes the student's name, residence, home tele-
phone number and date of birth; and his father's and
mother's (or stepparent's or guardian's) first nanmes
(full nanes if surnames arc different from the child's),
names of cnployers, and addresses and telephone numbers
where employcd.

EH 5: Alphabetic Index (Figure 3). The form is a
basic record of all children who have attended any pub-
lic school in Phi]adc]phia in the last {ifteen years., It
is conpleted by the school sccretary upon admission and
dismissal of the student, updated when changes of address
or other information are reported, and maintained where

originally completed. Its data include the student's nane,
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sex, daté of birth, rcsidenéc, éone, telephonc number and
dates of admission and dismissal; the first names of both
his parents; and the full name of his stcpparent.or.guardj
ian, if applicable. |
Eﬂ_g: Curulative Record (Figure 4). This fofm is

-uséd to record the basic informatioﬁ on an individual pu-
pil from kindergarten to graduation, including registra-
tion, cnrollment and attendance, residence and test score
data. Entries at the time of a student's original enroll-
ment, dismissal or rc-entry into school are made in the
school office; all others are made by classroom teacﬁers.

. The cards are kept in the school offices while the chil-

<. dren are in kindergarten and, when they arc in the other

" grades of the elementary school, in either the offices or
the teache;s' own files. In secondary schonls, they are
filed by group or book number in lioseleaf covers in the
_;chool offices. A student's card follows him from school
to school, and, when hc leaves the system, it is forward-
ed to the Division of Pupil Personnel and.Counseling vhere
it is maintained indefinitely. The data on {t include the
_student's name, date of birth,.sex and nationality (if

U. S. A,, city and state of birth); the first names of
both his parents and the countries of their birth (%nfor-

mation obtained from form EH 40: Application for Admission
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of Child to School); and the full name of his stcﬁpar-
"ent or guardian, if it is applicable. The siudcht's
original residence and changes of address arc entered
into the form only at the time of his dismissal from.
? schoos as a result of his transfﬁr, "dropping out"
or graduation.

B 83: Rollbook Leaf, Grades 1-8; Kindergarten,
and Spcciai Classes, Boys.

g_gif.Rollbook Leaf, Grades 1-8, Kindergarten,
and Special Classes, Girls, |

H 101: Rollbook lLeaf, Secondary, Boys.

Il 102: Rollbook Leaf, Secondary, Girls.

The four rollbook leaVes) essentially the same in
format, arc original rec;rds of residentc,.cnrollment
.and attendance, completed yearly by homeroom tcachers.

Entries arc made for latencss and absence on a daily

basis. Residence and telephone number for each stu-

dent are verified at the end of each month, and any

changes are recorded on his rollbook leaf. The forms

follow the student when he transfers from one school
to another; and al) of them remain in the office of
the‘last school attended in Philadelphia until Juﬁe
of the student's ninctcenth year of age. The informa-

tion given on the rollbnok leaves includes the student's
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name, date of birth, residence, zone, and telephone
number; his parcents' names; and, if it is applicable,

his guardian's name,

Special Purposc Forms:

Many forms have been éspccially designed to fa;ili-
tate such ;orvices as the counscling of individual stu-
dents, whose difficulties may range from matters of at-
tendance and behavior through those of personality or
need for educational and vocational guidance to problems
of hcalth and home or neighborhood conditions. Althouzh
several of the forms connected with the counseling opera-
tion do contalin information on individual students--such
as C 131: Family History, and CEH 132: Confidencial Coun-
seling Record Face Sheet,--they cannot be considered a
najor source of data, since only approximately 10.8 per-
cent of all public school students in the Philadelphia
District receive regular counseling and since the forms

themselves are not kept continuously up to date.

Periodic Reports:

Monthly reports, preﬁared at the classroom, school

. and district level, provide enrollment data by sex and

grade. Admission and dismissal data appear by name and
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scx, along wifh additional listings of students whose
rcgidcnccs or tclephone numbers have changed; only to:
tals appcar in the school and district reports. The
sources of this information are the rol1book leaves
discusscd above. Elementary school reports only arc

tabulated by district.

Employment Kecords and Reports:

State law rcquires that employment certificates be
issuecd to minor; (i.e., to those below the age of eight-
ceﬁ ycars) before they may scek employment in jobs other
than domestic service, newspaper delivery and farm labor.
Thé minimam ages at which employment certificate; may be
issued are sixtcen for full-time and fourteen for part-
time and vacation work. A minor who desires t§ leave
school at the age of sixteen must secure a full-time job.
His certificate is retained by his employcr and nust be
returned to the Vocational Guidance Office within five
days after job termination, at which time tho minor must
return to school within two weeks. In the city of Phila-
delph{g, Issuance of employment certificates is the re-
sponsibility of the school systen's Vocational Guidance

Service. During the ycar ending June 30, 1967, no fewer

than 34,143 certificates were issued.
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C127: Fmplofmént Ccrtificaﬁﬁ ﬁccord Boys (Iaguxo S)

*C 128: Jmployman Ccrt1f1cate Record, Glxlq._-

'Thc two £orms arc identical, oxccpt in colon, and con- -
stitute a pramdly source of data on employed m1noys between
the apeé of fourtcen and eightcen yenfs. Their information

: z " includes the name of the student to whom an cmploymcht cer-
tiflcatc has bocn issu0d his 1051dence, tnlephone nunber,
.gradc complctcd, curllculum, social >ecurity qumb01, date

. of birth and occupation..and his employer's name, address

.
_. Rl B SR

! and industrial code. ‘ _ Tl

| € 130: Employment and Agé Certificate Rcbort.

C 140: Monthly Report, Employment Certificate, Indus-
tric: and Occupations. ° ‘ | ' ‘

These two types of monthly repoats arc prcparcd by
the Yocational Guidance Offices. The first (C 130) indi-
cates thé npmbcrs of employment certificate; jssucd to
,applicants.in both public and ﬁon»qulic schools by sex,
by age at thé time of first and subscquent certificates,
.and by grade completed at the time of firég certificate.
Other totals are provided on employment certificates re-
fused, by recason of refusal, and on certificates returned.
The sccond report (C 140) shows, on its face, the totals
of first certificates classified by sex and occupation of

the minor and by industry of the employer; on the reverse
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arc given the same totais for subsequent certificates.
No identification of arcas of minors' residences is

provided.

Appraisal of Data in the Basic Records

- For the purposes of the present résearch, the prin-
cipal valuc of the data that have been described lies in
their potential fur represcenting the characteristics of
so large a segment of the youth of the "North Citiy" pov-
erty-neighBorhood. The limitations of the data are the
expected ones: their relativg inaccessibility, their in-
adequacy of area identifiéation and, occasionally, their
lack of completeness and questionable accurécy as record-
ed on the forms.

It has been noticed that the individual records are
often physically locatea in school classrooms where teach-
ers must bear the responsibility for their completion and
maintenance. Unfortunately, small secretarial staffS'lim-‘
it the capacity of most schcols for the substantial ef-
forts necessary to make move information more readily ac-
cessible. Although fhc work could be accomplished by the
tecachers themsclves, it is understandable--and even desir-

able becausc of the wéight of their particular professional
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responsibilities-—that they should resist the imposi-
tion of additional record-keeping burdens.

The problem of arca identification is, indeed, a
major one, since students do not necessarily attend
schools in théir arcas of residence within the city.
This problem,-while certainly a difficult one, is by
no means insoluble, as will be subsequently shown.

Bvidence of deficiencics in record kecping was
frequently observed during inspections of individual
records maintained by the various schools visited in
the "North City'" area. This 1is not meant to suggest
that the schools' great quantities of records werc
not generally well maintained. They were. But cer-
tain items of information, such as parents' (steppa-
rents'! or guardians') names and characteristics, are
troublesome by their very nature. The difficulties
arise, in part, from inadequacies in the design of
forms, where the questions are not sufficiently de-
tailed to permit proper represehtation of circumstances
that often become particularly complex in poverty neigh-
borhoods. No entries were found, for example, under
“"Father'" in a number of cases; in many othefs the
written cntry was simply '"unknown.'' In still others,

the father's address was not known, or he was living in



a different city. Nccdléss to say, it would be dif-
ficult to translate such data iunto.significant stdfﬁs-
tics on the composition of'resident families. Addi-
:tional problems include questionable currency of.ad-
dresse; and other information in many cases.

It should be made quite clear that‘the inspeétion
of school rccords of every type in schools of all lev-
cls by the‘project was in no way intended as an evalua-
tion of the practices and efficiency of the school sys-
tem in the keeping of records. Rather, it was made
- only for the purpose of identifying problems that woﬁld
arise, were an attempt made to use the information in
thése records for gencrél statistical purposes. Indeed,
much of the ciiticism here made coincides, more or less,
with that which has so far resulteé from the school sys-
tem's current self-examination with regard to its own
statistical and record-keeping procedures. Major
changeé of forms and'mcthods of maintaining them are
‘now being contenplated, to include the simplification,
replaccment or elimination of certain of the forms.
Among the most promising of ic projccted developments
afc those which have alrcady led to the establishment
of a centralized "data bank" of basic student infornma-

tion and which offer futurc prospects of overcoming



28

most of the obscrved deficiencies, and, more important,
of providing even more comprchensive data that are now

available.

The Déta Bank

1ae increasingly criticai requirements of the Phil-
adelphia public school syétcm for more comprchensive and
centrally available data and for coordination and simpli-
fication of its internal procedures fér the gathering
and réporting of information have resulted in the organ;
lzation of the nevw Department of Administrative and Sur-
vey kcsearch. To this organization has been assigned a
variety of responsibilities. One of them is the déVelop-
ment and maintenance of a computc;ized data bank.

The initial efforts of the data bank, under the of-
ficial title of the Pupil Identification Project, were
directed toward the combination, in a single operation,
of the 1967 Annual Racial Survey, fhe preliminary work
for the 1968 School Census and the assignment of an i-
dentification number to every }ndividual student. On
October 31, 1967, homeroom teachers completed specially
developed forms for all pupils assigned to them as of

that date. These forms, designed to cnsurc uniformity
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in the recording of data so as to facilitate keypunch-
:ing, contained spaces for school and class identifica-
tion and the name, address, sex, birthdate and race of
each student. After the forms had been given a prelim-
inary audit for completeness and accuracy, they were
transmitted to a central location for machine processing,
which included a vital step: the addition of codes for
each address to indicate city block and census tract.

Jt was this last operation that provided the basis for
subsequent tabulations of data, not merely by school,

but by areas of residence as well.

The computerized coding of students' addresses to

show block and tract identification was accomplished

with the help of the City's Real Property Location In-
dex, now more generally known by the Burecau of the Cen-
sus designation f§r such files as the Address Coding
Guide. This device, available on conputer tape, reﬁuir-
ed additional refinements and special programming to meet
the particular needs for processing the school data. The
result was a thoroughly successful matching, in 97.4 per-
cent of the cases, betwecen addresses provided by the
teachers and the identification data on the Location In-
dex. The remaining 2.6 percent of the cases were given

arbitrary arca assignments on the basis of school location.
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The various steps of the entire data collection and
processing operations--completion of forms; checking,
punching, verifying, auditing, address matching and cod-
ing, and assignment of identification numbers--occdpied
a period of five months. Their outcome is an extremeiy
valuable translation of data organized by location of
activity‘into a form permitting tabulations for any geo-
graphic area consisting of aggregations of blocks.

Plans for the data bank call for periodic repctitions
of its basic operations of collecting and processing indi-
vidual statistics, further automation of its procedures and,
to the extent that finances may permit, the addition of oth-
er types of data to its resources. Already, however, the
accomplishments of the data bank are of major significance
to the present research; for they demonstrate that it is

technically feasible to convert information furnished by

scattered agencies into tabulations by area of residence.

The Annual School Censuses

By State law, the public school system is required
to conduct an annual census of all children of school age
for the purpose of determining whether they are enrolled

0

in school or legally excused from attendance. This is not
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a conventional census that requires interviews in all
households; rather, most of its information is drawn
from existing school records. The data reported in-
clude totals of children, by year of age and by sex,
who are in attcendance at public, parochial and private
schools; and there are also totals for those not in
school becausc of employment or for other reasons.

There are, basically, four systems for the collec-
tion of data for school censuses. From the public and
private schools within tae city comes the information,
t-abulated in the different public school district attend-
ance offices, concerning those children who attend schools
of any kind within each district. The sixth administra-
tive district bears the additional burden of tabulating
the data reported from schools (again of any kind) out-
side the city on those children who attend them but whose
parents or guardians reside within the Philadelphia city:
limits. The data for children legally employed and therc-
fore not enrolled in school is tabuiated in the various
district attendance offices from information on the is-
suance of work permits reported by the Vocationél Guidance
Service. Finaliy, information reported by the administra-
tiv: districts' attendance officers concerning school-age

children neither employed nor enrolled in school is de-
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rived from school dismissal reports and from-the records
of home and school visitors, the ameliorated and less
fearful term for the once celebrated '"truant officers."
Every third yecar, the taking of the school census in-
volves an additional operation: a "door-to-door canvass"
by the home and school visitors in which they visit at
least two residences on each side of every block. This
is intended to ensure the recording of the names of all
school-age children. However, it secms hardly neceésary
to point out that the validity of this technique is ques-
tionable if only because of the variability of population
density among blocks and of assiduity among interviewers
(since each is entirely free to determine the number of
houses in excess of eight per block that he will canvass).
While the data collected by these various means are
tabulated for each of the eight administrative districts
of the Philadelphia public school system and for the city
as a whole, they are not and, under the present system,
could not be previded for such geographic arcas as the
"North City;" for the children are rcported by location
of school instead of by area of residence. And those
in schools outside the city are listed simply as city
residents. Morcover, financial resources and personnel

arc unavailable for interviews in every houschold, and a
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problem of undercounting is thercfore obviously present
because of the almost certain existence of many school -
age children who have never come in contact with the re-
cording agencies of the school system. The undercount
for the city as a whole may be relatively insignificant;
but the problem must necessarily be much more serious

in a poverty neighborhood, because the category of indi-
viduals neither employced nor enrolled in school is pro-
portionately greater there than clsewhere in the city.
In spite of these deficiencies, the information contain-
ed in the annual school censmuses is Qaluable in that it
offers data on all the children in Philadelphia and not
just on those in the public schools. Hence, it approxi-
mates a complete count of the school-age population of

the city from year to year.

THE PAROCHIAL SCHOOL SYSTEM

Facilities, Jurisdictions and Types of Services

Approximately 150,000 students--nearly one third
of the total school enrollment in the city--attend Phila-

delphia's one hundred seventy-five Roman Catholic paro-
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chial schools. The exact number of'"North City" chil-
dren attending these schools is unknown, but a reason-
able cstimate would be of the order of 6,000 students.
The one hundred thirty-eight elementary schools
(grades one through eight), fourtecn high schools (grades
nine through twelve}, seventeen private schools and six
special purpose schools within the city make up part of
a larger systiem embracing no less than five counties and
conducted by the Archdiocese of Philadelphia, Adminis-
tered from the office of the Archdiocesan Superintendent
of Schools, they arc not divided into districts like the
public schools. As their name suggests, the elementary
parochial schools' jurisdictions generally follow parish
boundaries, with occasional consolidations where one
parish or another has no sch»ool of its own. Parish boun-
daries generally determine the assignment of students to
high schools also. The "North City" area contains eight-
een elementary and two high schools which, however, do

not serve '"North City" residents exclusively.

Records and Types of Information

No centralized student data are available except

those on total enrollments by school, age and sex. The
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data on individual students who attend paroéhial schools
arc recorded on threc basic forms maintainad in thé indi-
vidnal schools.

C 93: Registration Card, Parochial, Boys.

C 94: Registration Card, Parochial, Girls (Figure 6).

These forus arc completed at the time of a student's
original admission, readmission, transfer and dismissal.
The information contained in them includeé the student's
'name; address, telephone number, date of birth and coun-
try of birth (if U. S. A., city and state); his parents'’
first names and countries of birth; and his stepparent's
or guardian's full name, if applicable.

EH 5: Alphabetic Index. The form is identical, even
in its number and name, to that used in the Philadelphia
public school system and described above (Figure 3).

C 91: kollbook Leaf, Parochial and Private, Boys.

C 92: Rollbook Leaf, Parochial and Private, Girls.

Substantially the same in format as those used in the

public schools, these forms also offer the same data.

Appraisal of Data in the Basic Records

Since parochial school data are so similar to those

of the public schools, they also have cssentially the same
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strengths and weaknesscs. The probie.'s of acc0551b111ty
and complctcncss are heightcned by the fact that many of
the parochiai schools have no sccrctarial and clcoical
personnel whatsoever, so that the entire burden of admin-
istration falls upon their academic staffs. Morcover,
despite the fact that the forms described above are usecd
in ail tiic schools, thc possibility remains for varia-
tiqh among schools in the procedures for their completion
and maintenance. And, as was the casc with the public
schools' data, no tabulations are possible by area of
residence without special arrangements for the coding of
addresses. In view of the severely limited financial re-
sources of the parochial system, the development of a
more cxtensive record-keeping and data- reporting opera-
tion docs not appear possible at present. The only in-
mediately apparent solution to the critically important
need for the centralized provision of detailed data on
the characteristics of parochial school students seems
to lie in the extension of the procedures of the public
schools' data bank to include those students enrolled in

the parochial systen.
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CHAPTER 3
MANPOWER SERVICES

The records of the agencies that provide manpower
and job market scrvices represent no more than onc tenth
of Philadelphia's labor force, although the ratio may be
somewhat higher for the "North City." Since there is no
reason to believe that this fraction is representative
of the remainder of the city's work force, or even of
the "North City's," it is clear that manpower agei .y re-
cords do not possess as great potential to indicate the
characteristics of the gencral working population as do
those of the schools for the school-age population. Yet
their nature is such that they produce far more detail
on the characteristics of individuals; and, through
theiar identification of persons scrved by the manpower
programs, they provide part of the information necessary
to evaluate the adequacy of the service programs' acti-

vities. Among the many manpower agencics serving the




"North City" residents, the Pennsylvania State Employ-
ment Service produces by far the largest quantity of
individual records. The others herc reported upon
‘have been considercd morc out of interest in the kinds
of data that they deem worthy of acquisi;ion than out
of any conviction that their records migﬂt be signifi-

cant sourcus of information on the general population.

THE PENNGYLVANIA STATE EMPLOYMENT SERVICE

Facllitics, Jurisdictions and Types of Services

The Pennsylvania State Employment Service is or-
ganized under the Burcau of Employment Security in the
Pennsylvania Department of Labor and Industry. 1Its
activities throughout the State are administered in
several gecographic districts of which the first con-
sists of the five Pennsylvania counties of the Phila-
delphia metropolitan arca. The offices serving the
city itself are of threce types: specialized placerent
offices, human resources devolopmént centers and un-
employment cdmpensation claims offices. There are

five of the specialized placement offices with jurisdic




40 *

tions corresponding to major industrial classifications
of employment: professional and clerical, service, indus-
trial (manufacturing), industrial (non-manufncturiﬁg) and
men's apparecl. While these offices serve the entire city,
the three humaa resources development centers aﬁd the six
unemployment compensation claims offices serve specific
geographic arcas within it. The threce areas over which
the human resources development centers have jurisdiction
are thosec north of Market Street, south of Market Strecet
and viest of the Schuylkill River; and of them, the North
Center's area includes, but is not limited to, thé "North
City" poverty néighborhood. Arca jurisdictions arc small-
er for the claims offices, two of which, designated as
Uptown and Downtown, serve the "North City," although not
exclusively in either case. 1In addition, therve arc pro-
fessiona) counscling personnel from the Employment Service
stationed in a number of other agencies in support of its
"outreach" program.

The "outreach" program is typical of the shift in
the orientation of the Employment Service's function as
a placement agency from interest primarily in filling the
nceds of employers to interest also in the development of
the employability of job applicants. The broadening of

activitics implicd by this change in cmphasis has resulted
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in participation to various degrecs bf the Employnent
Service in a number of federally sponsorcd manpower
programs, such as the Concentrated Emploqunt Program,
training programs under the Manpower Development and
Training Act, the local Apprenticeship Information
.Centcr and the Philco-Ford Project of the "Ten Cities
Program." Activifies of this sort have involved the
Employnient Service more deeply than before with mem-

bers of the "North City" population.

Records and Types of Information

The requirements of the various activities of the
Employment Service for detailed personal ¢ita are re-
flected in its several basic record forms completed at
the time of initial and subscquent interviews with ap-
plicants. These forms may be categorized as gencral
or special purpose, depending upon whether they are re-
lated to the agency's basic activities of job placement
and processing of uncemploymertl compensation claims for
all types of applicants or to certain of its mofc spe-
cialized services for human resources development or
individuals cligible for special programs. All the

forms arc completed and naintained in accordante with
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carefully standardized and published procedures which
provide a high degree of unifornmity to the operations
of gathering infermation.

In order to avoid repetition in the discussion
that follows, a few forms arc included (the MT serics
of the United S*ates Department of Labor and Department
of llealth, Educatibn and Welfare) which are used not
only by the Employment Service, but by other agencices
as well., Only forms with population information of
major relevance to the project arc here reported upon,
the content of the threc principal oncs among them be-
ing illustrated in part in Table II, along with an
indication of the corresponding data acquired by sev-

eral other independent manpower activities,

General Purpose Forms:

The personal and economic characteristics of all
individuals who apply for assistance at local Employ-
ment Service offices may be obtained ffom either of
tvo basic forms: the Application Card (ES-5)1), conm-
pleted by thosc whoiapply to placement offices and to
human resources development centers; and the Applica-
tien for Benefits (UC-42), compleied by those who

clainm unenrployment compensation.
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ES-511: Application Cavd (Figure 7). This form has
four variants: ES-511 M, ES-S11 F, 1S-S11 V and 1S-511 P,
The letter suffixes indicate the particular uscs for the
forms by males (M), females ()), veterans (V) and appli-
cants for part-:cimec or summer work (P). The first two
forms are identical except in color; the third includes
an item (number 11) with space for dates of last military
service and Vetérans Administration claim number; and the
fourth is an abbreviated version of the others, contain-
ing the same basic inlormation but with less Epacc for
listing past work experience. The forms are completed,
as appropriate, by the individual applicants and are veri-
fied and coded during the initial interview. All four
contain additional space on their reverse sides for in-
formation on Employment Service actions, such as the na-
ture of the counscling provided, referrals to potential
employers and results of such referrals. Thoey arc‘main-
tained in the local offices for at least 6ne year before
being discarded. Veterans' applications arec given pref-
erence ard filed separately.

UC-42: Application for Benefits [Figurc 8). This
forr, conmpleted by all applicants for uncmployment com-

pensation, is a manifold one prepared in three topics,

of which the second and third contain additional spaces
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for local office entrics and are scparately numbered
UC-45 and UC-100, respectively. Basic items of jﬁfor-
mation appcar on all threce forms, to include the nanes
and addresses of the applicant and of his last employer
and the applicant's telephone number, sex, birth date,
social sccurity number and rcason for'separation from
iast cmployment. Form UC-45 carries spaces on its re-
verse side for a statement of additional data by the
employer on the nature of the applicant's last employ-
ment, his earnings, the type-of his separation and the
recasons for it. Form UC-109 has spaces on the front
for the entry of past employment and others on the re-
verse for a variety of information entered by the in-
terviewer and including occupational titles and codes.
The forms are maintained in the local claims office un-
til unemployment benefits are exhausted or terminated
because of the claimant's having secured a new job.
They are then retained for a period of two ycars in an
inactive file, from which they may be reactivated in
casc pf a subsequent claim. Accuracy of data in these
forms is highly probable, for £he UC-42 includes a warn-
ing of legal penalties for false statcments.

UC-450: Identification Questionnaire. Completed

for all claimants for unemployment compensation, the
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form contains the name and social sccurity number (but
not the address) of the applicant, together with & va-
riety of personal informétion on his employment status,
most of which is subscquently cnterced on the UC-42 or
UC-100. Like theim, the UC-450 is also maintained in
.the local claims office.

ES-512: Additional Application Card. The three va-
riants of this form are ES-512 M, BS—Sli ¥ and ES-512 V.
They duplicate the basic individual information in their
ES-511 counterparts and arec usced in placement efforts
for sccondary job classifications. Since they contain
no new data, and since they are not completed for all
applicants, these forms cannot be considered a primary

data source,

Special Purpose Forms:

Special purpose forms are completed for a relative-
ly small number of persons and therefpre do not consti-
tute a major source of information. Among them, thosé
of the MT series'are nevertheless of interest because of
the ﬁarticular types of data that they ﬁrovide—;ospecial-
ly those relevant to the evaluation of the effectiveness
of manpower services. The MT forms are required by fed-

eral regulation for the administration of the institutional




and on-the-job training programs of the Manpower Develop-
ment and Training Act. The Emnloyment Scrvice, it should
be noted, is usually not dircctly responsible for these
programs, although it doces have referral and certain oth-
er functions in cooperation with them. Other agencies
secrve as phc prime contractors for on-the-job training,
such as, for examples, the Philadelphia Manpower Utiliza-
tion Commission, the Urban League and the North City Con-
gress. These agenéies subcontract specific programs with
yet other non-profit organizations and with private firnms.
Institutional trainiﬁg under the Manpower Development and
Training Act has been given principally in tbé public
vocational schools. Unless otherwise noted, the special
purposc forms in the MT series arc used for all trainees
in these programs and in certain others as well which re-
ceive funds under legislation other than the Manpower
Developnent and Training Act.

MT-101: Characteristics of Trainees (Figure 9).
This form is completed by the Employment Service for all
participdnts in institutional training pregrams, for all
who receive cash allowances thle engaged in on-the-job
training programs, and for many in these latter who do
not receive allowances. Unfortunately, no means exist

to determine the number or proportion of trainees for
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‘whom no forms are completed; nor is it now possible to
state their number in the ”Notth City" érea, since only
county of yesidence 18 given on the form. Four copies
of the MT-101 are usually prepared for each trainec, one
of which remains with the Employment Service control of-
| fice.

MT-102: Individual Trainee Termination Training or
Services (Figure 10). Usually complcted'at the training
facility, the MT-102 provides a detailed indication of
the reasons 101, and of the hature of, the termination
of trainihg and of the post-training employment status
- of the individual.

MT-103: Post Training Report (Figure 11).-

MT-103a: erk Experience Sincé Training (Figure 12}.

These forms are compieted principally by the Employ-
ment Service and are intended as devices for the evalua-
tion.of the success of the training programs. However,
the difficulties encountered in locating trainces sub-
sequent to the termination of their training seriously
restrict the usefulness of the data that can be acquired
from the forms. ;

As has been observed, the special purpose forms in
" the MT series are the most.important for the purposes of

the present project. The system for their use is a new
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~one which is thus far inadcquately.controllcd. There
is, therefore, nc assurance that the forms are coﬁ-
pleted and maintained according to uniform procedures
and standards.

Among the other special purpése forms used by the
Employment Service in its activities in sppport of the
Manpower Dcvelopmént and Training Act and other pro-
grams are ES-580, Training Record Card; ES-950, MDTA
Entitlement Questionnaire--Youth and NY( Graduates;
ES-950A, MDTA Entitlemeﬁt Questionnaire--Other Than

. Youths and NYC Graduates; and ES-950B, MDTA Referrél

Notice.

Periodic Reports:

Although a number of recurring reports are pre-
pared by the lo?al offices of the Employment Service
and by the District Office as well, none of them con-
tain tabulations that represent the "North City" ;rea
exclusively. Such reports as those that are com-
pleted monthly by the threc Human Resources Develop-
ment Centers and which include totals of applicants
by age, sex and years of education completed pertain

only to the entire arcas they serve. Most other re-

ports, such as the ES-219, containing a substantial
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amount of data on general employment conditions, arec
made for the whole metropolitan arca rather than for
any of its wmore ecoﬁomically homogencous components,
While they are’, indced, valuable for the purposcs for
which they were designed, thoy offcr, regrettably,
little or nothing that is specifically descriptive of

conditions in the poverty neighborhoods.

Appraisal of Data in the Basic Records

0f the information that has been described from
Enploynent Service records, the principal value lies
in its potential capability to represent the detailed
characteristics of particular segments of the "Nu.oth
City" population. Iltems of individual identification
such as name, address and socia) sccurity number are
almost always available in the forms, not to mention
critically important information on skills, education
and other experience and on the barriers which may
exist to employment. The data are usually verified
by interviewers and possess the additional advantage
of being subject to the independent checking implicit
in their usc in referrals to employers or for other

operating purposes., It scems highly probable that the
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quality of these data is superior to that obtained by
‘éltcrnative methods of collecting information.

No tabulations are availablc, however, for resi-
deﬁts of the “North.City;” nor could they be made é--
vailable unless addresses were coded by arca. While
the records are not as widely dispersed as are those
of the schoois, some additional centralization of da-
‘ta would be necessary, which could only be accom-
plished with majur changes in procedures and with
augmentation of both statistical staffs and data pro-
cessing facilities,

If it were possible to tabulate the v?rious char-
acteristics of the population served by the Employment
Service as rcf}ectéd in all its records on a specific
date, additional statistical problems would become ob-
vious. There would be, for example, double countiqg
of some individuals whose forms appear in more than
one file; but this problem would be easily solvcd.by
the matching of recérds and by the elimination of du-
plicate entries--probably an operation that could be
accomplished by us{ng punch card equipment to match so-
cial sccurity numbers., More serious and less easily
solved would be the problem of rapid obsolescence of

the entries: the files remain static while individuals
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move to new addresses, change jobs, acquirec or lose de-

pendents, or otherwise invalidate the information: that

was correct only when provided for fhc records. But
this difficulty would ﬁe susceptible to minimization if
the time spans were determined within which significant
data obsolescence occurs--periods whiéh must be fairly
short, if presant knowlcﬂgc is taken into account con-
cerning the mobility of poverty-arca populations. The
only alternative to methods for maintaining the currecn-
cy of the data would be to ignoge all rccords older

than the determined period of time. Still another

" problem requiring careful analytical study is the ex-

tent to which the data on the Employment Service's cli-
entcle arc representative of the characteristics of the
general population and, hence, potentially useful in

their estimation.

The Employment Seccurity Automated Reporting System

Still in the process of dcvclopmént but scheduled
for full implementation in the necar future, this systen
promiscs drastic changes in.the availability of data on
Employment Scrvice operations throughout the nation:

It proposes the superimposition of computerized proce-
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durcs for data maintenance and processing upon all of
th. Service's existing infofmation~gathcring actiQitics;
and for. this reason it offers the possibility for cen-
tralized provision of tabulations of the many items of
individnal data alrcady discussed. Special machine-
readable forms will be prepared at the time of every
individual's initial application and each time he re-
ceives counscling, testing, placement or other subse-
quent serQices. Comparable forms are &lso to be avail-
able for employers' job orders. When the characteris-
tics of a particular individual or transaction have
been appropriately marked on the fo;ms, the cdata will
be transcribed from them automatically to punch cards
and thence to computer tape for further automatic pro-
cessing. Such procedures will permit not only the cen-
tralized maintenance at any desired location of infor-
metion on individuals, but also the matching of records,
the compilation of individual case historics, and the
preparation of reports on operations--all without the
need for laborious manual processing of the basic re-
cords kept, as peforc, in the local offices.

To illustrate the possibilities of the system for
thc‘provision of detailed data, the proposed form for

an applicant's churacteristics may be described. It




contains spaces for his name, local office number and
date of applicatin; and there arc also spaces for
marks which indicate the type of application (new, re-
activated, changed), the applicant's social sccurity
ﬁumbcr, zip code, primary occupational code, year of
birth, highest school grade completed, sex, color, la-
bor force status, source of "intake" (i.e., mecans of |
referral to thg Employment Scrvice), wecks of unemploy-
ment during the last twelve months, miaority group sta-
tus if applicable, date released from military service
if applicable, family size, family jincome classifica-
tion, present or previous participation in manpower
programs, and perhaps still other date (since there are
spaces whose use is as yet undesignated).

There will doubtless be many difficulties to over-.
come before such procedures can be made fully opera-
tional; but their climination through testing and_modi;
fication of the system's details appears assured. Among
the limitations of thc procedures as currently proposed
would secm to be the restrictions on the information to
be transcribed to that which c;n be numerically coded
and punched on a single, eighty-column standard punch
card; but this is hardly too serious, considering tﬁe

long list of characteristics just acscribed. A far more
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critical limitation is the fact that the gecographic lo-
cation of residence will be expressed only by the iden-
tification of zip code, which will prevent tabulations
for such areas as the "Nerth City," whose boundaries, as
defined, cﬁt through Philadelphia's postal zones. Never-
theless, such tabulations would be posSible, if a secona
card were to-be prepared with name, address, social se-
curity number and block or census tract codes--in other
wdrds, if procedures were used similar to those for the
Philadelphia public schools' data bank. Alternatively,
the additional area codes could be prescribed for manﬁ-
al entry--an unfortunately tedious operation--on the
original machine-rcadable forms. However this problem
may be solved, the alrcady demonstrated feasibility of
arca coding mecans that the data on "North City" resi-
dents in the files of the Employment Service can, in-

deed, be made accessible in the not too distant future.

OTHER MANPOWER PROGRAMS
Reference has been made to the many agencies and
varieties of programs offering manpower services to the

“North City" population. Of them, only threce have been
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selected for consideration in this report: the Concen-
trated Employment Program, the Neighborhood Youth Corps
and the Opportunities Industrialization Center. The
data from thesc three programs account for only a few
thousands of persons, and that with somc duplication.
But thc comprchensiveness of the information on their
standard forms is of no little interest; nor should the
similarities and differences between the data in thenm
and in the records of the Employment Service be over
looked, for they hold implications for the possible de-
sign and use of common forms for all manpower agencie;
and hence for the development of a comprchensive multi-
agency statistical system.

The Philadelphia Concentrated Employment Program

This program has the ﬁission of coordinating tﬁe
delivery of manpower services to the residonts of a
single central area of sonme eiéhtcnn census tracts with-
in the larger forty-tract "North City" poverty ncighbor-
hood. In Philadelphia, as in a number of other cities,
the Unitcd States Department of Labor has contracted
with a local sponsor--in this case, the Philadelphia Fn-

[3

ployment Development Corporation--to provide through
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subcontracting a wide range of counseling, hcalth, edu-
cation, training and placement services to the most sc-
verely deprived members of the potential work force of
a limited arca, Agencies participating in the work of
the local Concentrated Employment Program are the Jewish
Employment and Vocational Service, the North City Con-
gress, the Opportunities Industrialization Center, the
Philadrlphia Manpower Utilization Commission, the Penn-
sylvania Statc Employment Service, and the Urban League.
All applicants for the services of the Concentrated
Employment Program complete the basic form PEDC-CEP 1,
* Applicant Intake and Registration Form (Figure 13). In
addition, Form PEDC-17A, Post Training Reporvt, identi-
cal-to the MT-103 (Figure 11), is also preparcd vhen
pgssible. However, difficulties encountered in lo.at-
ing individuals once they have left the program make

the complction of this form infrequent.

The Neighborhood Youth Corps

This agency offers to young people between the ages
of sixtcen and twenty-one years €ull-time job opportu-
nities to assist them in gaining work expericnce and

part-time ones to help them to remain in school or to
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encourage them to rcturn therce. The Neighborhood
Youth Corps program, like the Concentrated Bmploy-'
ment Program, is under the administration of the
United States Department of Labor and, in Philadel-
phia, currently has contracts with a number of local
organizations including the city itsclf, the Board
of Education, the Reman Catholic Archdiocese and
several privatc. agencies. All thosc who eﬁroll in
its program complete its form NYC-16, Neighborhood

Youth Corps Enrollce Record (Figure 14).

The Opportunities Industrialization Center

This tra}ning activity, conceived in Philadel-
phia in 1964 as a Negro venture in sclf assistance,
has been the prototype for at least sixty similar
organizations throughout the nation. Now comprised
of five branches which serve the entivre city of Phil-
adelphia, it has a capacity of fourteen hundred
trainces at a given time in a highly intensive pro-
gram particularly directed to its applicants' specif-
ic needs on which information is obtained through
the usc of a complex form providing the most detailed

individual Information of any yet examined: A-10/3,
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Student Information, Gencral Background Data (Figure
15), Occupational Data (Figure 16), and Suppiemcntary

Data (Figure 17).
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Figure 15. Opportunities Industrialization Center
Form A-10/3: Student Information,
General Background Data.
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Figure 17. Opportunities Industrialization Center
Form A-10/3: Student Information,
Supplementary Data.
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CHAPTER 4
WELFARE AND SOCIAL SERVICES

The scrvices provided by the educational and man-
'

power agencies thus far discussed might well be re-
garded as "welfare services" themselves, if one were
to consider the inclusiveness of the term by its def-
inition. Yet those services are particularly special-
ized and deal with only certain of the problems that
dog the lives of the poor, while necessarily treatiﬁg

' others, when they must be taken into account, as sec-
ondary to their principal functions. The agencies
now to be discussed are those which, as a group, can-
not be described as confined to a single kind of wel-
fare activity and are, therefore, more reflective of
the term's broad mecaning. Some of them provide fi-
nancial assistance; some offer counscling and guidance;
some make referrals to still others for more specialized

scrvices. Indeed, the 1list of functions could become
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quite ionﬁ; and sonc agencics may combinc scveralz
Morcovgr, the agencies themsclves may range in. type
from state and local governmental activities; some
receiving federal financial support, to settlement

houses and churches. Of these many organizations,

however, only two have major significance to the
present projcct because of the quantify and quality

of the data which they can offer. : o !

-THE PHILADELPHIA COUNTY BOARD QF ASSISTANCE

~_Facilities, Jurisdictions and Types of Services

The Philadelphia Co@nty Board of Assistanée, a

componénf organization of the Pennsylvania‘Department
. of Public Welfare, administers the varioﬁg activitie;l
of the State's program of public assistaﬁce. It
§erves the population of Philadclphia through eight

district offices in as many geographic sectors of the
city. As was the case with the public ﬁchools, noﬁe‘
of the dist}ict offices serves the."North City".exclu-.
sively; réfhcr, it is scrved by five of them which bear

" the designations: Center, Girard, Hill, North and Ridge.

13



Cash payments are made directly to recipients un-
der any of five programs whose titles are indicative of
the categories of persons aided: Aid to Families with
Dependent Children, 0ld Age Assistance, Aid to Disabled,
Blind Pensions, and General Assistance. In addition,
therc arc programs, admninistered city-wide by onc of-
fice cach, for the issuance of food stamps and for med-
jcal assistance in which payments are made only to the
vendors of medical services. More than 140,000 persons

.
in Philadelphia are currently participants in thesc pro-
grams; and of them, approximately 60,000 ;cside in the

"North City" poverty neighborhood.

Records and Types of Information

The standard forms used by the Philadelphia County
Board of Assistaﬁcc in gatbering the infurmation neces-
sary for the administration of its programs may here
again be categorized as geﬁeral and special forms. . On-
ly those with population information of major relcvance
to the projcct at hand arc reperted upon, the content
of the principal ones among them being illustrated, in
part, in Table IIT. T¢ will be observed that data are

collected not only on individual recipients of assistance,
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TABLE J11

ECONOMIC AND SOCIAL CHARACTERISTICS
OF THE POPULATION Ol PHILADELPIIIA
AS CONTAINED JN THE BASIC FORMS FOR PUBLIC ASSISTANCE

(R = Recipient Data; S = Shelter Group Data;'
lL=Data on Lecgally Responsible Reclative Outside of Shelter Group;
‘ E = Employable Recipient Data)

Applica- Legally Shelter Employa- Employ-

tion for  Respon- Group bility able
Item Assist- -, sible Incomes Data . Index
ance Relatives Card

(Fig. 18) (Fig. 19) (F¥ig. 20) (Fig. 21) (Fig. 22)

Name ‘ R,S L S E E
Address R L - E ' -
Length of R - - - -
Residence : - ' .
Social Se- R,S L : - E -
curity No.

Birthdate 'R,S .- - ' - E
Sex R - - - E
Marital R,S - - - ' -
Status

Handicap - - - - E.
Training - | - - E -

Education - - - E -




SEATE Ll

TABLE 11T
ECONOMIC AND SOCIAL CIARACTERISTICS
OF THE POPULATION OF PHILADELPHIA
AS CONTAINED IN THE BASIC FORMS FOR PUBLIC ASSISTANCE
(CONTINUED)

Applica- legally  Shelter  Employa- FEmploy-

Itenm tion for  Respon- Group bility able

Assist- sible Incones Data Index
ance Relatives _ Card

Work | - - - E -

History : .

l.abor Force - - - - - E

Status

Occupation - - - E.  E

Monthly - L . s - -

Income ,

Income R L S .- -

Source : ‘

Household R,S - - - . -

Status : : .

Assistance R,S - - - E

Program

Date of R L S " E E

-Entries
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but also on menbers of their "shelter g]fuq)s“—-wl con-
cept cquivalent to the Census's "houscholds.! Infoy-
mation is gathered separately on recipients' legally
responsible relatives living apart from the shelter
group, and on thosc particular recipients who are con-
sidered cmployable. Tt scoms evident, therefore, that
- data are available from the records for a -onsiderably
larger number of persons than the approximately 60,000

actual rccipients in the "North City" arca.

General Purposc Forns:

The two standard forms which follow provide data
on both the applicants for (or recipients of) public
assistance and the members of their houscholds. 1In
addition, thesc rccords provide casc identification
numbers and spaces for the entry of cross references
to other cases vwhen information on individuals appears
in more than onc file.

PA 1: Application for Assistancc (Figurc 18).
This form is completed af the time of application for
public assistance. The data it contains are taken by
a rceceptionist, checked by an interviewer and subse-
quently verified in part by a casce worker. The re-

verse side of the sheet is an affidavit, to be signed

POOR ORIGINAL COPY - BES
| - BEST
Elﬁc | - AVAILABLE AT Time FILMED
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Figure 18. Public Assistance Form PA 1:
Application for Assistance.
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by the applicant, of the correctness and completencss
of the facts stated in the application. As long'asrthc
casc remains active, tho form is maintained by the case
worker to whom the case is assigned, as a part of the
file of additional records which gradually accumulate
on the individual. These files, referred to as casec
folderé, are returned to a central location in the dis-
trict office when cases become inactive; and they are
maintained there for four more years.

" PA_21: Face Sheet. The case worker completes this
form from the data furnished on. the basic application,
with the additional information of citizeﬁship of for-
eign;born persons ana the dates and means of.the wor-
ker's verification of certain of the applicant's state-
ments. Any changes in status are entered on the Face
Sheet when they have been determined during the course
of periodic reviews of the casc--reviews made semiannu-
ally for recipients of Aid.to Families with Dependent
Children and annually for others. chh entries may al-
) occﬁr during the intervals between reviews, since
recipients have a legal obligation to report all changes
of status as they occur. The Face Shcet is retained in ;
the recipient's casc folder, along with the basic appli-

cation,
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Special Purpose Forms:

with the Client (Figure 19). The case worker makes the
entries on this form at the time of initial processing,
upon subsequent reviews of the case, or whencver it is
ascertained that the recipient has relatives with legél
responéibility for his support (c.g., parents of‘a‘re-
cipient of Aid to Families with Dependent Children, or
children of a person recéiving 01d Agc Assistarce) who
live apart from his shelter group. The completed form
is added to the individual's casc folder.

PA 21-G: Income of Persons in Shclté; Group (Figurc
20). This form, also kept in the case folder, is com-
pleted by the case worker whenever persons in the re-
‘cipient}s shelter group receive income from sources oth-
er than public assistance. |

_PA 21-J: Employability Data (Figure 21). The casec
worker is again responsiblé for the completion of this
form for all recipients who arc classified as employable.
The dafa:arc obtained partly from the basic application
form, PA 1, aﬁd partly by interview. Changes are cnter-
" ed when the case is reviewed or when appropriate infor-
mation is rcported by the recipient. The reverse side

of the form contains spaces for a detailed work history,
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including previous employers' names and addresses and
the rccipient's occupation, dates of cmployment, reca-
sons for leaving employment in each case, and dates of
registration with the State Employment Service. These
forms are also maintained in the case folders.

PA 28-S: Employable Index Card (Figure 22). This
card is coﬁplctcd in two copics by the case worker for
employable recipients at the time of their initial ap-
pliéatiops, again during the reviews of their cases,
and at other times when changes are reported. One
copy remains in the casc folder; the other is filed

at the central administrative office.

Periodic Reports:

Each local district provides data as of thellast
day of each month, the information being only on the
numnber of active cases by assistance categor{es. City-
wide tabulations are also available on the average num-
ber of ind{viduals receiving payments under each assist-
ance category; but none provide the much nceded dectailed
characteristics of the recipients. And, although no
totals of any kind on "North City" residents can be
compiled at prescent from the régularly recurring re-

ports by the Philadelphia County Board of Assistance,
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occasional tabnlations arc made for arcas as small as
census tracts of the numbers of persons receiving cash

payments under the various programs.

Appraisal of Data in the Basic Records

As has been indicated, the public 5ssistance files
offer detailed data on large numbers of individuals,
data whose accuracy is attested by sworn statements and
whose currency is morc or Jess assured by thc»lcgai ob-
ligation of rccipicnts of assistance te report all
changes in their status and by periodic revicws to cn-
sure that that obligation has been met, Furthcrmore,
the information is representative of the very ﬁoorcst
segment of the Philadelphia community which includes
twenty percent or more of the resident population of
the "North City' ncighborhood. Yet these particularly
valuable data arc practically inaccessible, since, for
the most part, they appear only on the records in the
custody of the individual case workers.

It seems likely that any new procedures which
might be devised to produce infornation from the pub-
lic assistance records for the "Rorth City" or for

other lJocal arca populations would require duplication
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and possiblc redesign of the forms so that copics
could be made available for centfalized data pro;
cessing. Address coding and other operations equiv-
alent to those used by the public schools' data bank
would, of cousse, also be necessary.

The problem of double counting which might be
expected in ;abulations of individual data from casé
fécords;-a problem.arising because shelter group mem-
bers may receive more than one type of bublic assist-
ance and thereby appear in the reéordg of more than
oné casc--may be casily minimized, if not altogcther .
oliminated} since the record number assigned to each
case is prescribed in the cross-reference ehtrie; oﬁ
both the Application for Assistance Form and on the
Face Shecet for all persons who may appear in the rec-
ords of other cases., In addition, cross-referencing
ié required to reveal which current recipients havg
reccived assistance under different case numbers in-
the past. Thus double counting might also be elim-
inated in tabulaticns of information from active and

inactive records.
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THE PHILADELPHIA ANTI-POVERTY ACTION COMMISSION

Facilities, Jurisdictions and Types of Services

Programs under the jurisdiction of the federal
Office of Economic Opﬁortunity arc administered in
each city by its local Community Action Agency. In
Philadelphia, this is the Philadelphia Anti-Poverty
Action Commission, consisting'of thirty-onc members,
twelve of whom are the clected arca representatives
of the twelve administrative districts in the city,
and the rest of whom represent the city goverﬁment
and the major community organizations. The Commis-
sion's services are provided through other agencies
to whose programs it contributes financial support
--such as the Opportunities Industrialization Center
--and also through its own administrative district
offices. Only one of its districts, Area F, is en-
tirely within the "North City.'' Other parts of the
"North (ity'" neighborhood lie in Areas C, D, E and
G which also include areas outside its novrthern,
eastern and southern boundaries. The offices' prin-
cipal function is to assist unaerpriéilcged persons

with information on available services and tc refer
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them to various agencies that may be able to help. Such
action is followed by re-interviews to cvaluate the re-

sponses of individuals and agencies to such rcferrals,

Records and Types of Information

O0f2A: Dbay Sheet. Of the threce principal_forms used
in providing the services just described, this is the
least important, since it cites only the name, address,
date, time and suggested action for the client.

O#2B: Social Service Referral Record (Figure 23).
The social worker records on this form the personal data
and other necessary information on the client interview-
ed. Two copies arc made, onc for the social worker's
files and one for thc Commission's central office.

- 0F2b: Social Service Follow-Up Record (Figure 24).
When evaluétion is made of the results of a client's re-
ferral, this form is also preparcd in duplicate, the dis-

position of copies being the same as for the 0F2B.

Appraisal of Data in the Basic Records

Each of the district offices in the "North City"

arca deal with approximately 20,000 cases annually--a
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PHILADELPHIA ANTI-POVERTY ACGTIOH COIT(ITTEE
SOCYAL SYRYICE REFERRAL RECORD

DATE AREA WORKER -
NAME_ ‘ SEX, ACE
ADDIESS S YEARES? TLLEVHONE
REPERRED 70 CAC DY, NUMDER IN NOUSIIIOLA,

FROBLEM(S) YOR WHICH MELP IS VWANZED
PREVIOUS ATIEIRZ(S) 0 SOLVE PROBLEM(S) (D2A, SXCO, EiC.) POR WHICH MELP
18 DESIRED . )
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substantial number, even thougﬁ many cases probably re-
present return visits by the samc persons. While the
items of information on'cach form are relativgly‘few,
aﬁd while the nature of much of the information is such
'as to precludc standard classifications and tabulations
of the entries; neverthcless, the large number of per-
sonal conthéts between indiﬁiduals from the poverty-area
population and members of local office staffs indicates
a possibility for the organization‘pf a statistical sys-
tem for the Philadelphia Anti-Poverty Action Commission's
activiﬁics_that could be far ﬁorc uscful than fhe present
one for the purpose of colicctiné.significant manpower
data. . The realization of this potential is contingent,
in part, upon whether the loéal ageﬁcy would adopt the
procédureé curreﬁtly prescribed by the Office of Economic
Opportunity for its Community Action Agencies' reporting

of management infornation.

OTHER WELFARE AND SOCIAL SERVICE AGENCIES

None of the other wolfarc and social service agen-
cies serving the "North City" arca has either a suffi-

ciently significant quantity of records or a comprchensive
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enough statistical system to warrant dctailed.dcscrip—
tion here. Some, such as the Arcawide Council of the .
Model Cities program, collect no qugntifiablc.informa-
tion at all on the individuals they serve; others, such
as the several ncighborhood scttlement hoﬁses, appear
to have only fragmentary reccords on their various activ-
ities--a situation entirely to be expected considering
the limitations on their staffs and other resources.
One special purpose agency deserves mention: the
Philadelphia-Camden Social Service Exchange which main-
tains a central file of basic identifying information
on thbse individuals who benefit from the health, edu-
cation and welfarec services of its several hundred mem-
ber agencics.  Thesc data are censidered confidential,
however, and, upon réquest, are provided only to mem-
ber organizations in order to facilitate communication
among those that may be providing services of varying
kinds for the same persons or families. Although
standard forms are used as part of a centralized and
carefully organized information system notablec as a
means for inter-agency data sharing, the limited amount
of available data on individuals and their confidential-.
ity render the system hardly a potential source of com-

prchensive manpower information.
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Plans are curren;ly dcvcloping to establish multi-
purposc ncighborhood service centers in the poverty
arcas, somec of which, such as the Hartranft CoMmunity
Corporation in the "North City" arca, have alreadyAbo—
gun to function. By this mcans it is intended to cen-
tralize the activities of various types of manpower
and other agencies for small neighborhoods within the
ﬁoverty arecas. Such centers may, in time, be able al-
;o to standardize record keeping and other statistical
aétivities for their component agencies and may thus
possibly become new sources of compfehcnsiva data for
small neighborhood populations. In this event, they
might so offer an alternative solution to the problen

of assembling small-area manpower information.
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CHAPTER 5
HEALTH SERVICES AND VITAL STATISTICS

As in any large urban area, health services in
the "North City' constitute an extremely complex sct
of activities reflecting both the diversity of the
population's many needs and the highly specialized
nature of the health care system that has been devel-
oped to meet them. More than a dozen major facili-
ties, includiﬁg hospitals and public and private clin-
ics, are lccated within the "North City" area; and
many more in other parts of the city serve large num-
" bers of its residents. The area's physicians and
other kinds of private practitioners are numbered in
the hundreds. And the data-collecting and record-
keeping activities concomitant to the provision of
health services arc equally complex and decentralized.
It would appecar that only the public agencies--and,

possibly, certain of the private activities which are
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publicly financed--may eventually be potential data
- . sources; bﬁt even then fhe information will be limit-
ed to particular segments of the population w~ith par-
ticular types of health problems. The pu?lic agency
with the largest "North City'" clientele is the Phila-
delphia Department of Public Health, which includes
among its responsibilities the administration of the
Philadelphia General Hospital, whose -admissions nun-
ber above twenty thousand a year, and the Medical
Examiner's Office, which annually investigates sever-
al thousand deaths. Its major prdgramg, however,

~ are those of the Community Health Services.

THE COMMUNITY HEALTH SERVICES OF THE
PHILADELPH{A DEPARTMENT OF PUBLIC HEALTH

- Facilities, Jurisdictions and Types of Services

The- Comnunity Health éervices' programs are of-
fered through its own clinics, through other orgahiza-
tions and private practitionefs with whom it collab-
orates and, in some instaﬁce, throﬁgh visits to indi-

vidual residences; and they provide medical, dental
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and mental health care, immunizafions, nursing and
laboratory secrvices, comnunicable disease control
and other specialized types of services to seﬁeral
hundred thousand members of the city's population
every year.

.These diverse programs are administered thfough
}teﬁ health districts, two of which, Districts S and
6, include fhe entire "North City" as defined for
"~ 'the present prbject. (District 5 lies entirely with-
.in the "North City;™ District 6 includes part of the
"North City" and also five census.tra;ts that lie be-

yond its eastern boundary.i Nine of the districts,

' including these two, have Health Centers that house
a variety of clinics and other facilities; but the
individual centers do not offer ail types of ser-
vices and must, therefore, refer one district'sires-
idents to aﬁother's facilities for certain services.
For example, the Health Centers of Districts 5 and
6 both inciude child health, X-ray, prenatal, cytol-
ogy, dental and tuberculosis clinics and clinics for
"Project Human Renewal;" and, in addition, the Dis-
trict S venercal disease clinic and the District 6
parasitosis clinic both se;ve the entire city. Hence,

a District Health Center's records will neither per-
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tain exclusively to residents of its particular ju-
risdictional area nor reflect the services rendered

to them by other centers.

Records and Types of Information

The varicty and specialized nature of the ser-
.vices offered by the Community Health Services are
reflected in the agency's many forms and in the
types of inforﬁation collected. No single form is
in general use in all clinics. Instead, different
forms are prépared for each activity, as, for exan-
ple, the Tuberculosis Cheét Clinic's Report of Pa-
tient Services (Figure 25) or the '"Project Human
Renewal's" Patient Social Histofy and Evaluation
Record (Figure 26). .Most of these special purpose
formé do contain significant data on the individuals'
personal characteristics (name, address, date of
firth; sex, race, marital or family status, and oc-
cupatiqﬁ) along with the detailed information rela-
tive to the specific health condition for which thcy'
are being treated. And all records are maintained
at the Distfict Health Centers, except for those

kept in schools for dental clinic cases. No tabu-
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lations of the data, however, are currently available

other than totals of cases of various fypes.

Appraisal of Data in the Basic Records

Since the forms are completed by clerks or other
agency personnecl in the course of interviews with pa-
tients, the information contained in them is likely té
be both accurate and complete. And verifications of
the entries usually made at the time of patients' re-
turn visits ‘tend to ensure the currency of the informa-
tion. However, the forms themselves do not provide |
standardized classifications for such information as
race, family status or occupation. Even so, the lérge
nﬁmbers of individuals represented make clear that these
forms might constitute a potentially significant source
of population informaiion, if procedures were to be de-

vised to permit the centralization of their data.

VITAL STATISTICS

Vital statistics are data on births and deaths

which are, in Pennsylvania, the responsibility of the
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State's Department.of Health. Certificates of decaths
and of live births 6céurring in Philadclphia are of-
ficially numbered and sealed in the Department's lo-
cal office of Vital Statistics; and two additional
copies of cach certificate arc prepared. The origi-
nal certificate is filed by the Department in larris-
burg; onc'copy is maintained in the local office in

- Philadelphia; and the other copy is tfansmittcd to
~the Division of Statistics and Research of the Phil-
‘adclphia Department of Health, Commﬁnity Health Ser-
vices. This last agency translates much of the data
from the certificate into punch card records which,

. in turn, provide the basis for the yearly tabnlations

of vital statistics which appear in its Philadelphia

Annual Statistical Report. This document provides

" such data as resident live births in 1966 for Health
Districts 5 and 6 of 4,127 and 3,012, respectively;
résident deaths for the same year and districts of
2,256 and 1,881, respectively; and a lqrge'variety
of other area statistics, including such unfortunate
indicators as the non-white infant death rates for
both'districts of 41.2 dcaths per 1,000 live births
--rates more than twice the city's overall white in-

fant mortality ratec.

s nr—
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Both the Certificate of Live Birth (Figure 27)
and the Certificate of Death (Figure 28) contain eco-
noﬁic and social information beyond that‘esscntiai
for the identification of a person born or deccased,
Since most of the datg on individuals concerned (and
also on mothers, in the case of birthsj arc rccorded
on the punch cards alrcady mentioned, along with the
census tract number for residence; tabulations are
thercfore possible for any areas which arc aggrega-
tions of census tracts. But, until noQ, only totals
for the city and the Health Distric¢ts are regularly
published; and these are limited to the relatively

few classifications by sex, race and causc or cate-

._gory‘of deaths appearing in the ghiiadelphia Annual

Statistical Reports.

It should also be noted that not all of the
births and deaths that occur and are reported in
Philadelphia are those of Philadelphians. Moreover,
in tabulations of data by residence, allowances must
‘be made for births to Philadelphian parents and
dcaths of Philadelphians that are recorded elscwhere.
Actually, no serious problems arise in this connec-
tion, because the forms clearly provide for the iden-

tification of an individual's areca of residence; and
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the Department of.Public llealth is able to a&just
its totals to eliminatec nonresidents and to allow
for out-of-city births and deaths:

If tabulations of such data as occupations of
parcents or of deceased persons were to be attempt-
ed; difficulties wquld'bé certain to arise in the
establishment of unifptm classifications'becausé
of the limited entries for such information on the.
forms. Birth certificate data on a child's father
may, indced, suffer from ;he-furthcr lkmitation of

unccrtainty.of his addreés, since, unlike that of

the mother, it is not separately recorded.

" CURRENT POPULATION ESTIMATES

The birth and decath déta by area of i;esidence
arc essential ingredients, along with data from the
school and the decennial.censusps, in the prcpara-
tion of annual estimates of the currcnt population
of the city and of its Health Districts. These es-
timates, as constructed by the Division of Statis-
tics and Rescar:h of the Philadelphia Department of

Public Health, also appecar in the Philadelphia
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Annual Statistical Reports by age groap, sex and

‘race for the city, and by race alonc for the Health
Districts; and they arc generally regarded as the
official estimates of the current population of the

’

. city.
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CHAPTER 6
" LAW_ENFORCHMENT AND CORRECTIONAY SERVICES

The records that are produced by the law enfo%ce-
ment and correctional activities of Philadelphia's po-
lice, jﬁdipial, ﬁrobation'and‘prisoh systems arc of
interest to the present reﬁcarch.in two major respects:
first, they indicate the effects of crime and other
types of offenses on the ecohomic 1&fe of the community,
and especially on the employment or employability of
the persons involved; and second, they provide data on
the individual characteristics of a group most likely
to be missed in the enumerations gf population censuses
and sample surveys. In a city.as large as Philadelphia
these records are not insubstantial; more than 100,000
persons are arrested cach year, and approximately the
same humber appear in the city's courts as.litigants
in non-criminal cases. Such records arc, of course,

confidential ones, But, given the dervelopment of




110

procedures for safeguarding their confidentiality and for
extracting from them and centralizing those data whose re-
leasc would be permissible, they would, indced, constitute

a significant source of population information.

THE PHILADELPHIA POLICE DEPARTMENT

Facilities and Jurisdictions

The seven geographical divisiohs into which the po-
lice activities of Philadeiphia are organized arc further
subdivided into districts and patfol car sectors; The
'"North City" may therefore bé descfibed as containing ei-
ther all or partg'bf five police districts or the entire
" North Central Division and parts of the East and Central
Divisions. Once again it is observed that administrative
boundaries are drawn for functional reasons and ﬁot for

reasons of economic neighborhood definition.

Records and Types of Information

The basic forms are the Complaint or Incident Report

(form 75-48), the lnvcstigaiion Report (form 75-49) and




111

-the Arrest Report (fofm 75-50), of which only the last
(figure 29) contains the detail necessary for the explic-
it- identification of an individual by place of residence
of by social sccurity number. It also is the only form
 to‘provide such items as cmployer, occupation, and date
and place of birth. The form is prepared in four copics.
which arc maintained indefinitely in the respective of-
fices of the district.in which the arrest wés made, the
Police Department's General Services Division and its
Ydentification Division, and the Philadelphia District

Attornéy.,

Appraisal of Data in the Basic Records

The ﬁumbcr of persons for whom Arrest Reports are
completed and the fact ihat they are available in no
less than threce centralized files warrant the consider-
ation of the form as a major data source. Its employer
and occupation information would doubtless réisc classi-
fication problems; and the data would gencrally be sub-
ject to the usual cavcats concerning erroncous informa-
tion (including fictitious names and addresses in some
cases), obsolescence (there being little, if any, need

for information on changes of status), and double count-
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ing (when different offenses arce committed by the same
person). Nevertheless, arrest data would be a source
of. valid informgtion on many persons who would not be

represented in the files <f any other agencies.

TIE PHILADELPIIA COURTS

Facilities, Jurisdictions and Types of Services

Philadelphia's cxcceﬂingiy éomplex courts systom
currently consists of twenty-eigﬁt Magistrate's Courts
for minor offenses, ten Courts of Common Pleas fdr ma-
jor-civil cases, an Orphans' Court for cases of equity
‘and estates, Courts of Quarter Sessions and Oyer and
Terminer and General Jail Delivery for major criminal
cases, and the County Court with its several principal
divisions for juveniles, ddmestiq rclations, speéial
types of "misdemeanants," and minor civil and criminal
cases, Jurisdictions are therefore by classification
of case rather than by gecographic arca--a situation
that does not promise to change with the partial re-
organization of the systcn as scheduled for January 1,

1969, when the Common Pleas, County and Orphans' Courts
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wil) merge into a consolidated Common Pleas Court of Phil-
adelphia with fifty-six judges. This new court will con-
sist of a Trial Division, an Orphans' Court Division and
a Family Court Division, which last will have jurisdiction
over divorce and custody cases and juvenile problens.
While the impact of the recrganization on record keeping-
functions is as yet indeterminate, it does not seem like-
ly that it will diminish the quantity or quality of iﬁ-
formation required. It has seemed valid, thercfore, to
investigate the records of the system as it now stands.

O0f the various present courté, the County Court is
of principal interest because of its large volume of
cases and its detailed and standardized records. Its
Juvenile bivision accounts for more than one third of its
total case load and its Domestié Relations Division for
nearly another thiru. In addition, its single Probation
Department'éerves all its éivisions and performs certain
pretrial investigations as well as supervision of those

juveniles or adults who are placed on probatioﬁ or parole.

Records an? Types of Information

Each of the courts, and each of their various divi-

sions, has its own forms. As a result, thcre are major
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variations in the typés of information coliectcd. Sev-
eral of the forms, such as those of the Juvenile Divi-
sion (Figure 350) and of the Domestic Relations Division
(Figure 31) of the County Coﬁrt, contain name, addresé,
;.bi}th date, birth place, race, sex, marital or family
"status, education, occupétion, employer, income and
othef data on the principal person or persons involved.
- Completion and maintenance of thesc forms are func;ions
of clerical personncl assigned to the courts. In some
instances the data are subjéqt‘tq verification by spe-
cial investigations, as,‘fqr example, employmcnt and
income entrics for non-support éases. Each division
of the County Court maintains its‘bwn files, although
there are central indexes, and all new cases arc the
subjeét of inquifies to the Philadelphia-Camdcn Social
Service Exchange for determination of other agenéies’

contacts with the families'concerned.

Appraisal of Data in the Basic Records

The principal problem posed by these records is
their lack of standardizaticn. The Juvenile and Domes-
Atic Relations Divisions of the County Court arc the

most important potential sources of data; but even
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in these two divisi@ns there is variation from case to
case in the amount ¢f data collected. The data genev-
ally appcar to be kept current during the period of
time during which the case is active, which may last
from a few weeks to more than a year. There is also
reason to believe that the data are, in general, accu-
rate. Howéver, eveﬁ if the limitations on their con-
fidentiality could be overcome, the disparate nature
‘of the individual records would present substantial--
.though probably not insurmountable-—pxoblems to any
system for the retrieval and ccntrﬁlization of their

information.

PRiLSONS AND DETENTION CENTERS

Philadelphia's prisoné and 1etention ccnte}s are
the responsibility of its Department of Welfare. They
include Holmesburg Prison for sentenced prisoners, the
Detention Center for both sentenced prisdners and those
awaiting sentencing, the House of Correction for juve-
niles either sentenced or awaiting senténcing, and the
Youth Study Center for special types of juvenile cases.

In each of these agencies, detailed individual records
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of the prisoners and dctcntioner$ are maintaincd on
standardized and weil.dcsigncd forms. But the rela-
tively small number of persons inpvolved--sonme 20;000
annually after the elimination of double counting--
does not warrant a detailed discussion of these rec-

ords herc.
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CHAVTER 7
HOUSING SERVICES AND LAND USE PLANNING

Statistics on an arca's housing and on the uses
of its land are essential to urban planmning and cco-
nomic analysis, for they are indicators o>f the nature
and quality of the physical environment and‘of its
status as an economic resource. But such statistics
ére also important as indicators of the residential

“location of ménpowep and of the environmental aspects
of manpower problems,

The "Nbrth Ci*y," containing Philadelphia's larg-
est coﬁcentration of blighted and substandard housing,
was the obvious site of the city's earliest efforts
at urban rencwal and the equally obvious choice for
the major efforts of both public and private rencwal
planning under the Model Cities program. More than one
hundred millions of doilars in federal and local rencw-

al funds have already been invested in, or allocated to,
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area projccts which inevitably--and nccessarily--have
resulted in the destruction of hlock after block of
the arca's housing and other structures and the shift-
iﬁg of thousands of families to residences clsewhere.

To be sure, many of thesc families have pfobably re-
mained in or necar the "Nopth City;" but, even so, the
exfeht of the population sh;fts and of their impact on
area manpower are probably partly responsible for such
statistics as the 13966 estimate of 100,000 pcrsons.rc—
siding iﬁ eightcen of the principally affected census
_tractslwhose population was 142,000 in 1960 and 171,000
in 1950. This decrcase inlpopulétion might have becen
greater had not the emphasis in urban renewal dufing
the-last few yecars been placéd more upon the rchabili-
tation of'existing housing than on new demolitions and
rebuilding.

The principal agencies with responsibilities for
rehabilitation and other urban regewal activities are
the Redevelopment Aufhority with thg necessary power
to condemn and purchase.areas sclected for rencwal and
to scll them to appropriate dcvelopers, the Philadel-
phia Housing Authority engaged ip building and leasing
public housing and in the rehabilitation and rental of

individual houscs, and the Philadelphia Housing Develop-
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ment Corporation whose responsibilities #re particular-
ly the restoraiion of existing houses and their rental
or‘sale to low income families.

The focus of the present rescarch on manpowér in-
formatiun precludes any extensive investigation of the
various types of environmental data apart from those
indicative of residence, with the obvious exception of
data on the characteristics of the residents themseclves
which may be acquired by the agencies concerned with
physical environment in the coursc of performing their

various fuactions.

THE REDEVELOPMENT AUTHGRITY

The responsibilities of the Redevelopment Authority
cut across all phases of existing urban renewal programs.
But its most importént activity for the purposes of fhe
preseﬁt research lies in its Centralized Relocation Bu-
reau which offers assistance to any families or busi-
nesses dispiaced by renewal programs in the city. Dur-
ing 1967, the Burcau dealt Qith more than 9,000 such
cases. Its record keeping dnd data prbcessing are cen-

tralized and fully automated and include files on both
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propertics and persons. Information collected on families
includes residence, names of fhmily menmbers, the age of
cach, his date of birth, sex, marital or family status,
education, occupation, sc¢cial sccurity number, and amount
and source of income, as may be scen ffom the Preliminary
Data Collection Form (Figurc 32) uscd for all cases except
~those arising under Title T of the Metropolitan Develop-
~ment Act of 1966 (for whom a similar form is required).
The information on these forms is entered by case
workers but is not verified; hence, it may be unreliable
~in the case of some items, especially income data. The
forms and other operational records provide the basis for
several regularly recurring reports submitted to the fed-
eral Department of lHousing and Urban Development and to
- other agencies. The data in the reports, however, are
simply aggregates of the total workload by activity and
case characteristics and are, therefore, of little rele-

vance to the objectives of this project,

-

THE PHILADBLPHfA HOUSING AUTHORITY

This organization currently maintains over 14,000

housing units for rent to low income familics in various
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- sectioﬁs of the city. Of such units, thcfc are approxi-
mately 3,500 in the "North City'" ncighborhood. Applica-
tions for them are submitted on form PIHA-TS, wﬁicﬁ in-
cludes name, family status, sex, date of birth, occupa-
tion and social security number for all members of the
fanily and, for the applicant himself, such additional

~ information as present address, employment history over
‘the last twelve months, amounts and. sources of income,
Iand other data on his hecalth and handicaps when applica-
Ble. Similar data appear on Form PHA-1-1A, Application
for Continued Occupancy; Hence, recasonably éurrcnt in-
formation on the occupants of public housing could he
previded if tabulations of the da;a on these forms were

to be nmade.

THE REAL PROPERTY INVENTORY AND LOCATION INDEX

In cooperation with the City Planning Commissién
and other agencies, Philadelphia's Department of Finance
administers a continuing detailed inventory of all real
property in the city. It contains such information as
address, block and ccnsﬁs tract codes, tax identifica-

tion number and assessment, building descyiption, lot
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size, owner's nams and address, and numbér of occu-
pants for more than.half a million parcels of land,

" The data are maintained in the city's Data Bank 6n
various computer tapes, one of which is the Real
Property LocaEion Index, mentioned earlier in the
discussion of‘the Publié Schools' Data Bank as the

basis for developing an address coding guide. Oth-

er files include tapes on building.permits,.vacant

 houses and lots, delinquent taxes, rcal estate ac-

‘counts recéivable, 1960 Census data on population
- and housing ‘characteristics hy census tract; and
the Dun and Bradstreet Ateh Industrial Data Tape
by firm name. |
‘ Thé Real Property Location Index is also a-
vailable in book form, so that manual coding of
ﬂéddresses is possible.‘ In addition, copiecs of the
" computer tapes containing the full collection qf
data of tﬁe real property'inventory may be pur-
chased for the costs of their reproduction. Cur-
rent plans call for major auémentation of the
city's computer capacity, the use of random access
rather thén tape files, "bankiag" of a much great-
er variety of data aﬁd'develppment of improved sys-

tems for keecping the data current.
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LAND USE RECORDS OF PUﬁﬁiC.UTILlTlHS

In the process of pyoviding-water, electricity,
gas, tclephone and transportation service;, thc'pub—
lic utilities not only require land use data; they
also gencrate them. Certain of the information SO
produccd can be usefullin verifying or supplement-
ing data obtained from tax and other municipal rec-
ords. In the instance ~f the School Bﬁard's data
processing operations, the private contractor, lde
Associates {who was responsible for the block and
tract coding of students’® addresses), used the Phil-
adelphia strcet-ordered telephone directory and the
Philadelphia Electric Company's méps containing
house numbers of propertiés receiving electric ser-
vice in order to augnment the information iu the
city's Location Index and to adapt it to mect his
particular nceds moro efficiently. Indeed, utili-
ties data may at times be more current than those
derived froﬁ municipal records and hence offer ad-
ditional advantages as supplements to the city's
inventory. However, ncither data on land parcels
nor those on subscribers to public utilities are

necessarily descriptive of al)” housing units, because
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many buildings, stch as apurtméﬁt houses, ave occu-
picd by many fanrilies, Still, such data remain of
interest because, as has been observed, they arel
essential to the developu.nt of accurate address

coding guides.
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CHAPTER 8

OTHER_SOURCES OF MANPOWER INFORMATION

The rccords of mast of the agencices so far dis-
cussed offer 1a}ge quantities of detailed information,
but only on.the relatively small ségments of the popu-
lation to whom the agencies supply their scrvices,
There arc, however, other agencics whose functions are
not conventionally thought of as "scrvices'" and which
provide less detaijled information on very large num-
bers of people. To be sure, data from these agencies
can offer little to the description of an arca's man-
power problcms; for they relate only to the most bas-
ic characteristics, such as age, sex, race, marital
status, occupation and the like. Bui the relatively
high order of completeness in their population cover-
age "suggests the prospect of totals which, if tabu-
lated, might serve as bench marks in statistical

evaluations of representativeness in the data offered
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»by the rccords of service providing agencies. In-
deed,'there is a distinct possibility that some of
the data now to be discus.ied might‘éven be superior
in quality to census data themsclves--if onc may
judge from the difficulties in obtaining complete
coverage recently encountered in spocial.censuses
and surveys of the nation's poverty arcas. It
seems quite certain that as much as twnnty pércunt
or more of the "North City's" population in some
ege groups was missed by the 1960 census; and there
is no indicatxon at present that the relative num-
ber of indivxduals uncounted there will be any less
in 1970,

LICENSES AND RUEGISTRATIONS

Voter Registrations

- As registered for the clection of November, 1968,
Philaedelphia's voters totaled}1,016,278~~almost cne
half of the city's currently estimated population.

Registration to vote is accomplished through |

the completion of a Voter's Permanent Registration
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Affidavit, a form that'includes among itS items of

- personal information the individual's name, address,
opéupation, color, date and place of birth, sex,
length of residence in the state and in the voting
district, and addresé from which'he last registered
and voted. Of these items, his name, address, oocu-
patién. color and yecar of birth are rccorded on
punch cards, a}ong with informatios on the ward and
voting division in which he is registered.

It is true that the data from voter registra-
tion records are variable in their currency. Regis-
tration need not be renewed if a person keeps the
same residence and votes regularlyg.and, when a
. votér moves to another distri:t, only his reregis-
iration there or his failure to appear at the polls
will guarant2ec his removal from the rolls of his
former voting district. Moireover, classification
difficulties might inhibit the prbduction'of occu-
pational totals. But such difficulties could doubt-
less be resolved; and the combination of ward and
voting division information with personal data on
the punch cards would permit important and desira-
ble tabulations by small arcas. Above all, however,

it is the sheer voluac of the voter registration
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records that makes them & significant data resource:
they represent the closest approximation to a current

census of the city's adult population yet observed.
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Nearly a million Philadelphians are represented .
in the files and on the computer tapes of the State's
Bureau of Motor Vehicles. Although an application for
an operator's }icense includes only information on the
person's name, address, sex and date of birth, the
need for biennial reapplications aqd the legal require-
ment to report changes of address ensure a much great-
er degree of currency than may be expected in the rec-
ords on voter registration. Yet the data could not be
tabulated for areas such as the "North City' unless
cdmputers were to be used to match addresses with cen-

sus tract codes.

Marriage and Othcr Licenses

Of all the records associated with the issuance of
licenses by the city of Phijadelphia, only thosc related

to marriages appear to have any substantial significance
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" as a source of population data. As submitted to the
Clork of the Orphans' Court, a marriage license ap-
plication contains the name, residence, occupation, .
date and place of birth, race and prior marriage (if
any) of both parties to the harriage and the names,
addresses, occupations and birthpiaces of their sev-

eral parents.

Scelective Service Registrations

Data acquired and maintained by the local draft
boards on males botween the ages of eightcen and thir-
‘ty-five might be suspected as a significant source of
information on this scgment of the population; but
‘_Such is not the case. A principal difficulty is that
8 registrant docs not change draft boards when he
changes his place of residence., Nor would this be
the only problem to be dealt with; thrre would also
be problems of complecteness and currency of data--it
is well known that many registrants fail to comply
with the legal rcquirement to advise their draft
boards of changes of address and status. Finally,
even if the registration data could be secured for

a particular arca's residents, the relcase of such
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information would be barred by the confidentiality re-

strictions imposcd by the Sclective Service System.

INCOME AND WAGE TAX DATA

Federal income tax rcturns and other related rec-
ords obviously offer yet another major potcnfial source
of information on an a.ca's residenvs. An individual
income tax return nced hardly be dgscribed; it contains
significant information on individuals' names and ad-
dresses, the names and addresses of their empleyers,
their marital status, their aepcndents, their social
security numbers, and the amounts, categories and sources
of their taxable incomes. Some of these data arc also
to be found on the W-2 forms furnished by employers at
the end of cach ycar., But any realization of the data
potential inhecrent in thése rccords docs not eppear like-
ly in the immediate future because of the many p;ob]ems
which must first be resolved in the determination of a
federal policy on the release of such information to
locel data banks--or even to national oncs.

Philadeclphia's City Wage Tax, however, offers a

strictly local source of inconc data in the form of the



135

records completed by cmployers on tax withholdings {rom
their cmployecs® wages or salaries. The tax itself is
applicable to all residents of the city wherever their
place of work and to non-residents if they arc employcd
within the city; but tax wifhholding 15 a requircment
only for local employers who withhold taxes from their
~omployces' gross wages at the time of payment and remit
' . them montﬁly (or quarterly if total payro]l.dcductions
do not excecd fifty dollars) along with forms indica-
ting total cmployment and compcnsqtion p id. Only at
the year's end, of course, are individual employment
and tax records preparced. The individual record sub-
mitted by the employer is the form W-1-S whigh is es-
sentially the same in format as the federa) W-2 and
~contains the employer's name and address and the en-
ployce's namc, address, social security number, marital
status, total wagces rcceived during the ycar, federal
and city tax withheld and the first or final date of
employment that has not extended through the entire
year. Thesc forms arc filed alphabetically by employer,
retained for onc yecar for reference purposecs, and then
dc§troycd.
Approximately 1,100,000 W-1-S forms arc filed an-

nually under morc than 43,000 cmployer accounts. Any
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tabulation of their data for "North Cit," residents
.would, of course, require coding of employces' ad-
dresses as well as card punching of the information
recorded on the forms. Record matching by social
sccuvity number would also be necessary in cases of
employment of an individual by more than onc cmploy-
er during the year. Such data processing is en-
tirely feasible technologicelly; but the experce

of it, as compared with the potential uscfulness

of the information that would lLe acquired, would
make the Philadelphia City Wage Tax records an un-
likely source of area jncome data at the present

. time.

OTHER FEDERAL AGENCI)S

As has been noticed in the instances of Selcctive
Service and fncome tax rccords, the availability of
data from federal agencies is dependent on the resolu-
tion of problens of confidentiality restrictions and
of national statistical policy with respect to data-
sharing arrangenents and the creation of data banks.

Current Congressional opposition to any proposals for
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the assembly of such data makes it unlikely that they
can be provided for small arcas from federal records
in the necar future. kven so, it.shou]d be observed
éhat the records of the Social) Security Adninistration
on the individuals receiving retirement benefits and
Medicare coverage constitiate so necarly a census of the
nation's aged population as to have reccently causecd
upward rcevisions of estimuates of the total number of
persons now in this group. And data from the Veterans
Administrntidn, with its millions of ‘insurance policy
holders and recipients of medical and pension benefits,
must also be kept in mind as a possible resource of

major significance.

BUSINESS FIRMS AND OTHER PRIVATE AGENCILS

Perhaps the ncarest approximation to data banks
of individual and family informatjon in the Philadel-
phia arca is to be found in the records of the major
credit rating and reporting apgencies. While the exist-
ence of the records and the efficiency of the systems
with which to retrieve information fron them are knewn,

it is impossible at present to consider them as a
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statistical resourcce.’ The confidentiality of the
agencies' information and the agencies! desire to
avoid government regulation of theiv activities has
nade the credit rating firms ipcreasingly sccretive
about their operations; and the project's attempts
to investipate their procedures and the t&pos of

data they collect have met a complete, if not un-

. friendly, rebuff,

The c¢mployce personnel records maintained by
individual business firms and most other cmployers
contain substantial amounts of data on the members

of an area's work force. But the only information

available from those records is that which appears

in the many reports required of employers by gov-

_exnment agencies, such as the regularly recurring

reports of tax withholdings alrcady mentioned, with
their totals of employment, wages and other data.
Such totals reflect cmployment only by location of
place of work (sometimes mercly by Jocation of com-
pany headquarters, when a firm's activitic§ are
scattered) and not by residence. Thus, any compila-
tion of infornmation on the enloyed members of the
“"North City'" population *ould require their separate

identification in the reports of camployers throughout
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the avea in which comauting to work is pdssible. It

. scens almost unnecessary to point out that the cler-
ica) burdens entailed in such identifications of resi-
dence would be intolerable when compounded with the
statistical cfforts aircndy required of employers.

It is highly probable, therefore, that if indus-
trial and occnpatiqnal totals of "North City" employ-
ment are to he provided by any mewmis other than spe-
cial surveys, they must be derived from the informa-
tion contained in the many records alrcady present
in the fiIGS‘of the manpower scrvice agencies dis-

cussed carlier in this inventory.
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CHAPTER 9
POSTSCRIPT

Three major findings emexrge from the present in-
ventofy of manpowey daua resources in Philadelphia,
Onefis the obvious fact that trpl§ massive amounts of
information on manpower in the '"North City" poverty
arca arc present in the files-of the local agencies,

. A1l but the most recent arrivalg in the neighborhood
‘must suréiy‘Be fepreséhted in the file§ of one agen?
¢y or another. The sccond finding is the equally
obvious and highly unfortunate fact that almost none
of these voluminous data are currently tabulated.

The limited resources of the present resecarch
have made it necessary to concéntrate upon agencies
with well standardized procedures for the coliection
and maintenance of information and upon rccords that
contain large quantities of data. It is entirely pos-

sible that these data may still be insufficient fully




to indicate and‘clarify the critical proﬁlcms of cm-
ployment and employability that are faced by the resi-
dents of poverty neighborhoods. Despite the quantity
of the records alrcady observed by this ﬁroject, therc
arce doubtless many other types of significant data
hidden in the files of‘the agencies. here discus;ed and
of others as well. Counseling records, in particular,
in tﬁe schools and in employmeﬂt and wclfaré agencics,
afe among the resources inadequatcly considered here:
their relatively small amounts of information might
provide majof insights into manpower problems and the
limitations of current manpower programs.

The absencc of summary measures of the informa-
tlon contalned in the f1les of the agenc1es dealt
with in thlS study-—that is, the totals, averages
and othel ratios which would constitute numerical
descripti&ns of specific manpower characteristics
and_problems--and the lack of corresponding infor-
mation independently derived for use in determina-
tions of the accuracy and representativeness of
such summary measures prevent ﬁorc than a cursory
appraisal of the adecquacy of the data described.

Those evaluations that have ‘been possible, how-

ever, show many similarities among agencies in both
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into usable fowm.
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the types of infofma?ioh collected and in the prob-
lems to be encountered in attempts to translate them
These similarities imply.common requirenments
for manpower information, common piroblems to be re-
solvcd in pbtaining it, and common needs for inter-
#genéy sharing of fesoprcés in the development of
jointly administered data systems. That such sys- .
tems can be developed has been shown by the one
instance of detailed povepty;area tabulatiohs pro-
vided by the ﬁublic'schools' data bank. The obvi-
ously ﬁeéessary next steps are the modification
and improvement of such operafions §n a multiple
agen;yvbasig——and the demonstrated féasibility of
taking thesec stepé in the near future is, indeed,w

the third and happiest major finding of this research.
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